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FOREWORD

The National Plan for Marine Fisheries is the product of a truly national
effort in which the National Marine Fisheries Service was the catalyst. The
plan really is a composite expression of the views of the Nation's fisheries
community itself, in all of its parts, with regard to the need to enlarge and
maintain for coming generations the fisheries resources that are so essential
to the Nation's health and prosperity.

The National Plan is simply a plan, not a total solution. It is the first
essential step toward action. As a document it has, I think, landmark qual-
ities. The plan emphasizes priorities, but it leaves room for choices. The
plan has breadth--it covers every aspect of fisheries activity from the
catching to the eating--yet it focuses on issues. The plan speaks to enduring
national goals, but its target is 1985, and its implementation is soon to begin.
The plan seeks to resolve longstanding problems of management an¢ coordination
at national, regional, State, and local levels, but it encourages evolutionary
change. We expect some disagreement with the recommendations. At every stage
decisions were made after careful weighing of comments, irrespective of source.
I take the responsibility for what appears.

The National Plan dictates action. But not all actions should come at once.

In certain fields—-improving management, utilizing resources, attacking complex
problems of environmental degradation--priorities are high. Some are dis-
tressed that the implementation section is not more pointed, precise, and meaty.
Who can commit at this moment irrespective of the merits of the proposed
actions, the Federal or State governments——or any other entity for that matter
-—to a course of action and the resources to support it? Nothing would please
me more than to have such pledges included in this document. But it is pre-
mature for that when so many must and will be involved.

Hundreds of people of diverse background and interest from all parts of the
coastal United States labored long and hard for this common cause--a mean-
ingful future for marine fisheries of this country. They demonstrated they
care. Those who contributed their judgment and expertise to the planning
process have my thanks, and I hope that developments of the coming decade will
bear testimony to their collective wisdom.

In taking the next logical step--agreeing on implementation--we must join
forces. The hour is late. The need is great. I pledge you our active
participation and T sincerely seek yours.

Robert W. Schoning
Director
National Marine Fisheries Service



THE NATIONAL PLAN IN SUMMARY

The National Plan for Marine Fisheries is a comprehensive outline of actions
considered necessary to assure the growth and vitality of the Nation's marine
fisheries resources and their enlightened use for the Nation's well-being.

The plan presents recommendations for achieving four broad national goals.
The target date is 1985. The recommendations were developed by the National
Marine Fisheries Service with the advice and assistance of persons repre-
senting virtually every aspect of the national interest in the conservation
of marine fisheries resources, their use for food and recreation, and their
contributions to the Nation's economy.

The plan is not an official commitment to undertake or pursue any of the
recommendations contained therein. It does represent an effort to bring
together, at a critical time in the history of the marine fisheries, the
best and most constructive thinking on future courses of action. The extent
and speed of implementation of the recommendations will depend, however, on
the importance attached to them by the Congress and the Executive Branch as

they consider them in relation to other national needs.

The Need for Positive Action

The condition of the U.S. marine fisheries, especially when considered with
regard to the probable future demands upon them, has stirred deep concern.
To problems of long standing have been added new problems of which the
Nation is becoming acutely aware. Uncertainty and anxiety are produced by
trends such as these:

o Many important U.S. marine fish stocks .are becoming depleted or threatened
as a result of increased fishing.

o The rapid growth of foreign fishing off U.S. coasts in recent years is an
important factor in the depletion of marine resources.

o Increasing deterioration of marine and estuarine enviromments threatens
the future of U.S. fish stocks.

o The growth of marine recreational fishing is increasing the demands on
fisheries resources, and its future needs will be a major factor in fish-
eries management.

0 While the world catch has increased in response to growing demands for
fishery products, the U.S. catch has remained static.

o Large segments of the U.S. harvesting industry are in a chronically
depressed state, overall productivity has remained level or decreased.

o U.S. consumption of fishery products has nearly doubled in the last
twenty-five years, the increase being met by a fourfold increase in
imports. .
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The challenge to the Nation is to develop reasonable, equitable, and
thoroughly coordinated measures to check or correct unfavorable trends
and to permit future growth of productivity sufficient to the national
need.

The National Goals

The recommendations of the National Plan are designed to move U,S. marine
fisheries toward achievement of four broad goals touching major elements of
the national interest in such resources. The goals, which were identified
in the beginning of the planning process, are these: :

o To restore, maintain, enhance, and utilize in a rational manner fisheries
resources of importance to the United States.

o To improve the contribution of marine resources to recreation and other
social benefits.

o To develop and maintain healthy commercial and recreational fisheries
industries.

o To increase the supply of wholesome, economically priced seafood products
to the consumer.

The goals are the themes of the National Plan, but they also are regarded,
in the larger sense, as the fixed and constant points of reference for
future decisions in the realm of national policy and priority.

Development of the Plan

Preparation of a national plan was urged in 1973 by the National Advisory
Committee on Oceans and Atmosphere, which suggested that the task be under-
taken by the National Oceanic and Atmospheric Administration of the U.S.
Department of Commerce. The project was assigned to the National Marine
Fisheries Service under which development proceeded.

In the process of planning the problems, issues, and possibilities for action
were discussed in more than one hundred meetings involving some 3,000 persons
drawn from the broadest spectrum of interest in the marine fisheries field.
Hundreds of written comments were received during the course of development.
In three extensive review papers--of August, 1974, and April and June, 1975-—-
proposals emerging from such communication were consolidated, tested in
relation to the national goals, and put finally into the form of recommen-
dations to the Nation at large.

Planning was based on the assumption that the United States will have in the
near future exclusive jurisdiction over fisheries resources in waters within
200 miles of its coastlines. But it was recognized that the need for a plan
was vital even if this event d4id not take place.
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The Recommendations

At the heart of the National Plan are five major recommendations, each the
core of a number of supporting recommendations to advance the central
purpose. '

The major recommendations are concerned with (1) the management and
conservation of marine fisheries; (2) the conservation and enhancement of

fish habitats; (3) strengthening the commercial fishing industry; (4) improving
marine recreational fishing opportunities; and (5) meeting projected con-

sumer demands for fishery products.

The principal recommendations are these:

1.

Establish policies, plans, and institutional management arrangements to

restore, maintain, and enhance fish stocks within U.S. jurisdiction, to

insure the equitable allocation of these stocks, and to assist in the

conservation of stocks of importance to the United States outside U.S.

waters.

Manage fish stocks for optimum utiliZation.

Establish state and federal institutional arrangements for management
of domestic fisheries resources.

Insure that interested parties have opportunity to advise on the needs
for fisheries management plans and the contents of them.

Develop a sound statistical and scientific data base for the fisheries
resources to be managed.

Improve and expand federal and state surveillance and enforcement
capabilities as needed throughout the area of U.S. jurisdiction.

Provide a mechanism which would permit for limiting entry into fisheries
where biological, economic and social evidence shows such action to be
appropriate. '

Establish a mechanism for allocating the harvest, providing for regional
variations as appropriate.

Develop a funding system to pay management costs.

Provide continued opportunity for U.S. fishermen to participate in
fisheries for highly migratory species wherever they are found, to have
access to areas of historical U.S. fishing that may be within the juris-
diction of other nations, and to participate where appropriate in
fishing for underutilized species within other nations' jurisdictionms,
and not subject historically to U.S. fishing.

Strengthen international arrangments with respect to salmonid stocks
of U.S. origin and other fish stocks shared with adjacent natioms.

v



Reverse the downward trends in quantity and quality of fish habitats

by minimizing further losses and degradation of these habitats,

restoring and enhancing them where possible, and establishing

sanctuaries where necessary, while recognizing other compatible

essential uses of fish habitat areas. '

o Improve the consideration given to fish habitats in decision-making
processes.

o Mitigate losses of habitat, where possible, restore habitats lost or
degraded and develop economically feasible enhancement opportunities.

o Establish sanctuaries, reserves, or other systems when necessary to
protect critical fish habitats, fish production, and associated

recreational and esthetic values.

o Improve the extent, quality, and dissemination of informeation required
for fish habitat conservation activities.

Strengthen the U.S. commercial industry to enable it to provide increased

supplies at competitive prices.

o Establish an effective fisheries development program to enable the U,S.
commercial fishing industry to enlarge its share of markets through
increased productivity, lower costs, and increased acceptability of
fishery products to the consumer.

o Design fisherles management plans and revise unnecessarily restrictive
regulations to permit increased industry efficiency and lower produc-
tion costs.

Improve opportunities for participation in marine recreational fishing.

o Expand and accelerate research needed for the improved management and
use of recreational fisheries, and improve the distribution of infor-
mation thus obtained.

o Increase the amounts and kinds of fisheries resources available for
recreational use.

o Increase access for anglers and recreationists to shorelines, waters,
and fish.

o Determine the needs of commercial enterprises for assistance in

developing access, facilities, and services upon which marine
recreational fishermen depend.
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5. Insure the availability to the U.S. consumer of supplies of wholesome
fishery products from U.S. sources sufficient to provide for projected
increases in consumption.

o Increase U.S. landings by 2.3 billion pounds by 1985 to provide for
the projected increases in U.S. consumption.

o Encourage the development of public and private aguaculture for
selected species of fish and shellfish.

o Assure the wholesomeness and identity of fishery products to U.S.
consumers through a comprehensive program of inspection of U.S. and

foreign production facilities and supplies.

Implementation of the Plan

The National Plan establishes directions of necessary action. Implementing
the actions is a following and separate task, one requiring new management
techniques and new kinds of state, regional, and national coordination.
Implementation also depends for success on the highest degree of national
commitment and the widest possible understanding and support.

Implementation will not mean that actions go forward concurrently on all
fronts. The timing and course of action on different recommendations will
depend on the state of information available for the next step, and the
ongoing actions in each case. Implementation has already commenced on the
recommendations for management through Congressional action to extend U.S.
fisheries jurisdiction, and through the establishment of a NOAA task force
to coordinate the development of detailed plans for establishing the corre-
sponding management regime. The Eastland Resolution studies are expected

to develop several aspects of the National Plan in considerable detail and
point specific paths for implementing them. Meanwhile NMFS will make a
follow-up study to detail specific implementation steps needed, and estimate
their costs. These steps will include legislation, program, and organization
changes needed. In particular NMFS will determine what program changes it
may usefully make immediately within its present authority and means without
awaiting for various longer term action to be completed. 1In doing this NMFS
expects to communicate with many of those who provided comment and advice
during the drafting of the plan.
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INTRODUCTION

THE NEEDS AND THE OPPORTUNITIES

The National Plan is a design for the future of the marine fisheries of the
United States.

The plan is an outline of policy and action developed by the National Marine
Fisheries Service. It was prepared with the advice and assistance of
hundreds of persons closely associated with marine fisheries or interested
in the future of fisheries resources as they contribute to the Nation's food
supplies, its recreational opportunities, and its economic strength.

The plan does not represent an official commitment to implement the recommend-
ations contained therein. It does consitute, however, at a critical moment

in the history of the Nation's fisheries, a strong invitation to constructive
action.

The Value of‘Living Résources

The Nation owes its existence to the sea, which in the earliest days provided
security and sustenance and encouraged the beginnings of industry and
commerce. In this later age-—an age of growing populations and growing
demands for food--the sea remains both a frontier and a storehouse of living
resources of immense value. Now, in the last quarter of the twentieth
century, the Nation has an opportunity to examine, totally, its position
with regard to the future of that heritage.

The marine resources available to the United States are very large. They
are not, however, inexhaustible, as instances of depleted fisheries stocks
attest. The resources are various in kind, but their ultimate capacity to
contribute to the Nation's strength and well-being is, even today, not fully
realized. Living marine resources possess, however, a special virtue. They
are renewable. Properly protected and cultivated, they comprise a contin-
uingly vital part of the Nation's natural wealth. :

The central question is how the United States can best prepare to preserve,
enlarge, and use judiciously natural resources of such fundamental impor-
tance. A new urgency is given this question by the prospect that the Nation
soon may have exclusive jurisdiction over marine resources within 200 miles
of its coastlines--jurisdiction over one-fifth of the world's marine fish

stocks. The opportunities never have been so great, the responsibilities so
pressing. :



How Large Are the Problems?

The National Plan is a product of needs and forces long gathering.

Virtually every segment of the U.S. marine fisheries lives with problems,
some local, some related to broad economic or other conditions, some stemming
from national or international circumstances too big for any segment to
handle alone. .

Yet the basic problems are not of recent origin and some have existed so

long that they have come almost to be accepted as characteristic of the
fisherman's chancy and uncertain ways of life. Problems have arisen from a
variety of causes, but behind all is a pervasive uncertainty about the con-
tinued existence of fisheries resources in the face of the intense competition
for them.

The situation was described succinctly in 1972 by the National Advisory
Committee on Oceans and Atmosphere (NACOA) in its first annual report to the
President and the Congress. In introducing its discussion of the need to
rehabilitate United States fisheries the Committee said:

Fishermen have long contended with one another. Competition for

a common resource has set the commercial fisherman against the
sportsman, one segment of the industry against another, one locality
of the Nation against another, one nation against another. But now,
as a consequence of technological improvement and over-capitalization,
there exists the capability to fish to extinction. Awareness of this
dreadful possibility is becoming universal...

This awareness certainly is universal in the U.S. fisheries community.
The conditions of the various elements have been discussed and documented
in a number of major conferences and studies of the last decade.* The
trends and conditions of particular concern are these:

o Many important U.S. marine fish stocks are becoming depleted or threatened
as a result of increased fishing.

o The rapid growth of foreign fishing off U.S. coasts in recent years is an
important factor in the depletion of marine resources.

0 Increasing deterioration of marine and estuarine environments threatens
the future of U.S. fish stocks.

*Reference is made particularly to the University of Washington Conference
on the Future of the U.S. Fishing Industry, 1968; the reports of the
Commission on Marine Science, Engineering and Resources, 1967-1969; and

- the Technical Conference on Fishery Management and Development of the
U.N. Food and Agriculture Organization, 1973 .

2 = y . . .
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o The growth of marine recreational fishing is increasing the demands
on fisheries resources, and its future needs will be a major factor in
fisheries management.

o While the world catch has increased in response to growing demands for
fishery products, the U.S. catch has remained static.

o Large segments of the U.S. harvesting industry are in a chronically
depressed state, overall productivity has remained level or decreased.

o U.S. consumptioh of fishery products has nearly doubled in the last twenty-
five years, the increase being met by a fourfold increase in imports.

Examining such a catalogue, some might be tempted to characterize the condition
of the U.S. marine fisheries as one of extremity. But this is not altogether
true. Here and there, as certain fish stocks have faltered, industries depen-
dent upon them have declined or passed into oblivion. Others, however, have
grown and prospered. Not surprisingly, growth and prosperity have been
associated with the availability of ample fish stocks thriving in healthy
environments. But fundamental problems persist, affecting all, and there is
little reason to hope that such problems will somehow rectify themselves.
Action suited to the times will be required if awareness of old problems is

to be replaced, as it must be, by realization of the opportunities inherent

in cultivation of the Nation's living marine resources.

A Plan to Achieve National Goals

" AR SR SN W e O 8 Am

As a design for the future, the National Plan sets courses for long term
action.

The plan proposes specific measures to move the marine fisheries toward
achievement by 1985 of four broad goals touching major elements of the
national interest in such resources. The goals, which form the theme of the
plan, are:

o To restore, maintain, enhance, and utilize in a rational manner fisheries
resources of importance to the United States.

o To improve the contribution of marine resources to recreation and other
social benefits.

o To develop and ma1nta1n healthy commercial and recreational fisheries
industries.

o To increase the supply of wholesome, economically priced seafood products
to the consumer.

Development of a plan was urged in 1973 by NACOA, which suggested that the
task be undertaken by the National Oceanic and Atmospheric Administration (NOAA)
of the U.S. Department of Commerce. By the end of the year a small full-time
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staff from the National Marine Fisheries Service (NMFS) had been assigned to
the project under the guidance of two steering committees, one internal and
the other a subcommittee of the Marine Fisheries Advisory Committee (MAFAC)
with representation from NACOA. As a planning guide, these committees
instructed the staff to proceed on the assumption that the U.S. fisheries
jurisdiction would soon be extended to 200 miles from the coast. However,
it recognized the vital need for such a plan even if such an action were
delayed or not taken.

The process of planning involved wide consultation inside and outside
government. Goals, problems, issues, and possibilities for action were
considered in more than one hundred public meetings in some fifty locatioms.
Participants included more than 3,000 persons representing virtually every
aspect of general concern--fishermen, commercial and recreational; state and
federal fisheries officials; representatives of fisheries industries; spokes-
men for environmental and recreational groups; and persons from universities
and research laboratories. In three extensive review papers of August, 1974,
and April and June, 1975, proposals were submitted to public and professional
examination and hundreds of written comments were received. The opinions
expressed were, expectably, diverse. Not all who were consulted, in meetings
or otherwise, will support all of the recommendations as they are presented.
The plan nevertheless constitutes a thoroughly considered response to the
views and suggestions contributed so generausly.

To Make a Beginning

The recommendations are the essence of the plan, and they form the most
coherent pattern of action it now is possible to visualize. The recommen-
dations were developed in full recognition of historic problems, but they
also enter new ground. They are based upon a confidence in the Nation's
commitment to the maintenance of healthy, prosperous marine fisheries. They
establish reference points from which the fisheries may begin toc measure
progress toward productivity not achieved before.

The plan will be examined carefully, as it should be, by all who are engaged
directly in fisheries, who help shape state or national policy in the
fisheries field, or who have interest in the conservation of the Nation's
natural resources. The experience of many of these persons went into the
preparation of the plan. The judgment of all now will help to determine
when and how action occurs.
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BACKGROUND

THE STATUS OF U.S. MARINE FISHERIES

Most of the world's marine fisheries resources live in the temperate and’
sub-arctic shelf areas of the oceans. Of the total of such resources, almost
a fifth is found in waters within 200 miles of the U.S. coasts.

Yet, with such riches at hand, the United States has been unable to devise
truly national approaches to harvest and use. The Nation's unmatched tech-
nological capacities have not been applied uniformly to the fisheries. For
all its interest in research and its skills in management, the Nation has
not made the important decisions in the fields of fisheries law, regulatiom,
and national policy needed to protect its resources and realize their po-
tential. Perhaps the greatest irony is that, although the United States is
rich in resources and the capability to develop them, other countries have
supplied its growing needs for fishery products.

To understand this paradox one must begin with examination of the condition
of the fisheries as a whole--how the condition came about and how economic
or other factors affect the fisheries generally or in their separate parts.
The summary review presented here may help improve understanding. It covers
four areas in which there are questions of national concern:

o The condition of fish stocks and their habitats.

o The nature and economic value of U.S. commercial fishing.

o The position and probable future of marine recreational fishing.

o The contribution of marine fisheries to the U.S. food supply.

The Condition of Fish Stocks in U.S. Coastal Waters

‘It is estimated that the stocks of fish off the U.S. coasts would be capable

of yielding 20 to 40 billion pounds annually on a sustained basis.

This wealth of fisheries resources off the Atlantic, Gulf, Pacific¢, and
Alaskan coasts has attracted a vast influx of foreign fishing in the last
fifteen years. Due in part to the lack of comprehensive management
authority and the absence of effective management programs, meaningful
control over fishing has been difficult, and at times inadequate or absent
altogether. .



By 1972, the foreign catch in U.S.

coastal waters had reached an : Figure 1. Estimated U.S. and foreign catches

1 * of groundfish and herring of f Alaska,
annual level of 7.9 billion pounds.* ] Washingeon. Oceson, and California
0f this total, Japan took about ;

4.4 billion pounds and the U.S.S.R. |
about 2.4 billion pounds. Since
1938, one third of the increase of
all Japanese catches and one-fifth
of the U.S.S.R. increases have gome
from fishing operations within

200 miles of U.S. coastlines. An
example of the trend of increasing
foreign catches from waters of the
U.S. coast is illustrated in

Figure 1. The result of such
rapidly growing catches has been a
drawing down of valuable fish stocks
to levels low enough to reduce pro- 1963 . 1973
duction and, in a number of cases,

to threaten their survival. — e e

Foreign
catch

Bi1lion pounds (round weight)
()

TABLE 1: A List of Depleted Species as of August 19751

A.balones2 Pacific salmons2
Alaska pollock Pacific sardine
Atlantic herring Pandalid shrimps
Atlantic menhaden Pismo clam?
Atlantic salmon River herrings
Atlantic sea scallop Rockfishes

Flukes Sea run trouts
Haddock Striped bass?
Halibut Yellowfin sole
Oysters2 Yellowtail flounder

1/ Some stocks have been so reduced through overfishing, or any other
man-induced or natural cause, that a substantial reduction in fishing
effort must be achieved so that stocks can replenish themselves to
produce optimum yield.

2/ Not all stocks depleted.

*Catches and landings are reported internationally in millions of metric
tons, but in the United States in millions or billions of pounds. It was
decided to use the pound as the unit of measure in the National Plan since
this unit is widely used and understood in the U.S. fishing and processing
industries. One million metric tons equals 2.2 billion pounds.
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It is apparent that many important stocks are at or near a state of serious
deterioration. Moreover, our knowledge of the complex marine ecosystems is
limited. In the long term, the recent large increases in fishing may produce
changes in ecological relationships which could have even more serious and
unforeseeable consequences.

On many fishing grounds, a variety of species exists in the same locality at
the same time. Trawl fisheries catch a mixture of species in additiomn to
their prime target species. The management of trawl fisheries on a species-
by-species basis often results in damage to some of these or to others.
Individual quotas for the prime target species can allow for the optimum
yvield of target stocks, but the incidental catch of the non-target species
may be so large as to deplete these stocks. Serious declines of several
species have resulted from this kind of management off the U.S. coasts.

For example, the incidental catch of Pacific halibut by the pollock fishery
in the Eastern Bering Sea has caused alarming depletion of the halibut,
despite decades of joint U.S.-Canadian management of the halibut on a

single species basis. In the Northwest Atlantic Ocean, the original decline
of haddock was caused by massive pulse fishing directed at this species by
foreigners. 1Its recovery has been prevented by the incidental harvest of
this species by foreign fleets fishing primarily for cod and red and silver
hake. Effective management requires that the optimum yield for the total
biomass be considered, in addition to consideration of optimum yields for
particular specles. Management of the total biomass can permit effective
control of the incidental catch, and an ability to maintain the ecosystem in
its most productive state.

Attrition of Fish Habitats

Fish habitats in the U.S. coastal and estuarine waters continue to be lost to
physical encroachments and the effects of pollution.

Many marine species are dependent upon such areas for their existence, but
the environments they need are slowly but surely being diminished by dredging,
filling, and other modifications of shorelines. Information on the impact

of these changes is fragmentary and incomplete, but much available evidence
shows that the cumulative effect of such changes will be to reduce the stocks
of fish upon which commercial and recreational harvests depend.

Two examples illustrate the kinds of changes which are occurring.

The first relates to dredging and filling of estuarine areas. Between 1950
and 1969, 4 percent of the Nation's habitat areas were lost through such
action. The figure in itself may not seem high but such losses, unchecked,
could be followed by others of similar amount over the next period so that,
eventually, the cumulative losses could become formidable. Further, the
loss of 4 percent is only a national average. On the Southwest Pacific coast,
the loss was three times this--12 percent over the same period. As a more
localized instance it 1s estimated that the State of Connecticut has lost
two-thirds of its original 27,000 acres of wetlands since 1900. Fairfield
county in that State lost 45 percent of its wetlands in the ten years pre-
ceding 1967.



The second example is the accumulating impact of pollution on shellfish
environments. In the five years between 1966 and 1971, the area closed to
shellfish harvesting because of environmental pollution increased by 6.4 per-
cent.

The Nature and Value of the U.S. Commercial Fishing Industry

The U.S. commercial fishing industry consists of 130,000 fishermen, 1,800
processors, 1,200 wholesalers, and 2,000 importers/exporters, plus frozen

and canned food distributors and retail, restaurant, and institutional buyers.
It is largely, although not entirely, composed of many small enterprises
spread along the coastal states and throughout much of the interior of the
country. An estimated 80 percent of the fishing craft in the United States
are individually owned and 84 percent are under 5 tons. Small-unit operation
also is characteristic of the processing industry. Comparatively few large
companies exist. About 42 percent of the processing plants have annual sales
of less than $100,000. Only 17 percent have sales over $1 million and only
2.4 percent (forty-three plants) have sales of over $10 million. The few
companies that may be considered giants in the fish processing industry are

quite small when compared to large companies in other areas of food processing.

World landings have tripled since 1948,
although the increase has dropped off
somewhat since 1971, largely due to the
tremendous decline in landings of
Peruvian anchovy. U.S. commercial
landings rose in the aggregate only
slightly since 1948, from 4.3 billion
pounds to 4.7 billion pounds in 1973.

A gradual rise to a high of 5.3 billion
pounds in 1962 was followed by a decline
to the 4.7 billion pound level. Despite
a rising demand in the U.S. for fishery
products, U.S. fleets, with the ex-
ceptions principally of the shrimp,
tuna, king crab, salmon, and menhaden
fleets, generally have remained un-
developed or have deteriorated.
Processors have had to rely more and e
more on imports to meet increasing 1959 1960 1970
demands.

Figure 2. Wistoric World and U.S. Landings
of fish and shelliish
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In the last fifteen years, other nations with large and efficient fleets--
many subsidized and carrying the most technologically advanced equipment--
have greatly increased their fishing efforts. Gains recorded by six leading
fishing nations are reflected in data published by the United Nations Food
and Agriculture Organization (FAO). The gains (the totals including shell
weights) were these: Japan, from 18.1 to 22.4 billion pounds; U.S.S.R., from
3.3 to 16.2 billion pounds; China, from 5.9 to 16.7 billion pounds; Norway,
from 2.4 to 7.0 billion pounds. For Peru, the rise actually was 23.3 billion
pounds by 1971, but the 1972 landings fell suddenly to 10.6 billion pounds
because of reduced catches in the anchovy fishery. In 1973, while foreign
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fishing fleets harvested an estimated 7.9 billion pounds within 200 miles
of the U.S. coast, the domestic fleet landed 4.4 billion pounds in the same
area, and over half a billion pounds, mostly tuna, off foreign shores. It
was estimated that, at the same time, U.S. marine recreational fishermen
landed over 1.6 billion pounds.

The Growth of Marine Recreational Fisheries

Large numbers of persons enjoy the seashores and estuaries--anglers, shell-
fish gatherers, boaters, swimmers, and others. Recreation has become one
‘of the major uses of coastal waters, shorelines, and estuaries, and has
generated considerable economic values.
are expected to continue to increase rapidly in the next ten years.

These uses of the marine environment

A number of important marine species are of interest to recreational fishermen.

A partial list is given in Table 2.
of Marine Recreational Fishing.

The list is based upon the 1970 Survey
Also included are some species that are not

caught in large numbers but are important because of their trophy status,
decreasing abundance in recent years, or future potential for recreation.

TABLE 2: Principal Marine Species of Interest to Recreational Fishermen

" ‘Atlantic Coast

Atlantic mackerel
Billfishes

Black seabasses’
Bluefish

Bonefish

Cods, hakes
Dolphin

Drum, black and red
King mackerel
Northern bluefin tuna
‘Porgies

Puffers

Sharks

Snook

Spot

Spotted sea trouts
Striped bass
Summer flounder
Tarpon

Weakfish

Winter flounder

© Gulf of Mexico

Billfishes
Black drum
Bonefish
Catfishes

Cobia

Croakers

Dolphin

Groupers

King mackerel
Perches

Porgies

Red drum

Sea trouts (spotted, sand)
Snappers

Snook

Spanish mackerel
Summer flounder
Tarpon

Tunas

Pacific Coast

Albacore

Barracuda
Billfishes

Bonito

California halibut
Chinook salmoa
Coho salmon
Pacific basses
Pacific flatfishes
Rockfishes

Striped bass

Surf perches

Tunas )
Yellowtail

National surveys of marine anglers have been few and their reliability is not

considered to be high.

A national study of marine fishing conducted at

five-year intervals (1955-1970) by the Bureau of Census for the Fish and
Wildlife Service and the NMFS, showed that the numbers of marine recreational
fishermen increased in that period from 4.6 million to 9.5 million as shown



in Figure 3. This trend indicated Figure 3. Trend in numbers of marine
that the number of fishermen will anglers. Based on Saltwater
increase substantially, by 1985. ‘f\‘l‘ﬁﬁfs‘ﬁ E:Eey' (C.F.5.6200)
Marine fishing activity rose in the 15 '

same period from 58-114 million -
angler-days. The 1970 catch of P
1.6 billion pounds was equal to
about two-thirds of the total U.S.
food fish catch in the same year,
although there are no data on what
part of the recreational catch
actually was consumed. No shell-
fishing activities were included

the studies. However, a survey
made in 1974 on a slightly different
basis, (CF #6236; NMFS, NOAA) gave
a preliminary estimate of 5.7
million marine recreational fisher- 0 1 1 ] ) 1
men in the coastal states including 1960 . 1970 1980
and north of New York State, com- »

pared with the estimate of 1.67 million in the same states in 1970 derived
from the earlier Bureau of the Census survey. This estimate and the results
of other regional surveys of the numbers and activities of marine anglers
indicate that participation in marine recreational fishing is much greater
than previously believed. The discrepancies between different surveys also
demonstrate the need for improved and expanded surveys to provide a more
reliable picture of the importance of marine recreational fishing for future
planning and management. Meantime, in spite of the differences between
estimates, it dis evident that the total number of marine recreational fisher-
men is tremendous and growing.

-
=]
I
A
i

\

Millions of marine anglers

Marine angling not only provides recreation, and food, it contributes
substantially to the economy. It has been estimated from the Bureau of the
Census surveys that the direct expenditure of marine anglers for goods and
services totaled $1.2 billion ($130 per angler) in 1970. To this $1.2 billion
could be added $1.5 billion in primary economic benefits resulting from marine
recreational activities, a total of $2.7 billion. However, little is known of
the dimensions of the commercial activities that depend on marine anglers.

Few economic surveys have been made of boat and motor dealers, and boat and
tackle rentals, fishing guides, fishing piers, charter and party-boat
operators, and others offering direct services to anglers, or of other
activities indirectly affected by marine anglers.

In addition to the millions of anglers seeking food, recreation, and trophy
fishes, there is an even larger number of people who participate in general
recreational activities in the marine environment. These and many others
are deeply concerned about the status of all the seas' living resources.

To them the conservation not only of fishes, but of birds, mammals and other
species in the marine ecosystem is of great importance. Fisheries agencies
should be alert to management of fishing practises that may be detrimental
to other species and develop means to avoid such damage.
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Fish and Food Sﬂpply

In 1965, FAO estimated that the maximum potential annual yield of conventional
species of marine fish, crustaceans, and molluscs from the world's oceans
approximated 260 billion pounds (130 million short tons). Subsequent FAO
reassessments have agreed that the figure is well over 200 billion pounds.

By 1972, the total catch was about 50 percent of this potential. The world
nominal catch of marine fish and shellfish had increased in fact, between

1938 and 1972, from 42 to 125 billion pounds.

An ultimate total of two or three times 200 billion pounds may be possible
if harvesting turns to less familiar types of marine animals. Such animals
include, for example, squid and other cephalopods, heavily fished in a few
areas, almost untouched elsewhere., Other examples are the krill of
Antarctica and the lantern fish of the warmer oceans. Harvesting and
marketing of these species on a large scale present serious technological
problems. Nonetheless, some experts have estimated that the total sus-
tainable annual harvest of all species might be on the order of at least
300 to 650 billion pounds, a volume of animal protein sufficient to furmish
a substantial share of the basic requirements of a future world population
of 6 billion expected by the year 2,000. Such increases in the catch of
squid, krill, or other fishes low in the food chain would be likely to lead
to some reduction in the catches of familiar species.

Estimates of fisheries potential must be viewed with caution. Not only are
many of the data uncertain or lacking, but the estimates are based upon the
harvest model of maximum sustainable yield (MSY). There has been recent
criticism from the scientific community of MSY as the basis for fishery
management, and scientists have suggested that the harvest should be set
well below MSY to insure against ecological damage. Together with the
benefits of our harvest from the sea comes the responsibility to manage
that harvest to maintain present and future options and to prevent irrever-
sible long-term adverse effects.

The U.S. Supply of Fishery Products

The overall volume of U.S. commercial catches has remained essentially static
over the last twenty-five years, although the proportion of foodfish landed
declined from 70 percent to 50 percent. However, the U.S. consumption of
edible fishery products did not remain constant. It nearly doubled over

the same period, as shown in Figure 4. The increase was supplied by a
steady growth in imports from 700 million pounds in 1948 to 4.7 billion
pounds in 1973 (round weight basis) -- nearly a sixfold multiplication.

Imports of industrial products, principally fish meal, grew even more
rapidly, reaching a high point of 13 billion pounds (round weight equivalent)
in 1968. From then they declined to their lowest level since 1950-~due
largely to a fall in fish meal supplies from Peru. The total value of food

fish imports in 1973 was $1.1 billion. The volume in round welght was
twice that of the U.S. catch.
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The overall record is one of increasing dependence by the United States on

the products of other nations' fisheries.

Figure 4,

o
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consumption of edible fishery
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FORECAST BASED ON PRESENT TRENDS

Several long range forecasts of U.S. landings and imports of marine fish, by
weight and value, have been made.

Two studies based upon the most recent data are considered particularly
relevant here. The first addressed the economic values of fisheries
resources. The second forecasts the characteristics of U.,S. marine
fisheries in 1985 if past trends and causal relationships continue,

The first study is The Economic Value of Ocean Resources to the United States,
a report prepared by Robert R. Nathan Associates for the Commerce Committee of
the U.S. Senate and submitted in December, 1974. According to the Nathan
forecasts, the total U.S. consumption of food fish, now 7.0 billon pounds
(round weight), will grow by 1985 to between 7.3 and 8.7 billion pounds
depending upon future circumstances. The landed value of this supply is

put at $2.8 to $3.7 billion.

Three forecasts of U.S. food fish landings are made, each of which is based
upon one of the following assumptions: (1) that conditions now existing
remain constant; (2) that there is a long range improvement in manaement and
in technological development and market acceptance of new species; and

(3) that, in addition, with agreement upon or imposition of extended juris-
diction, fishing rights within the 200 mile zone are largely reserved to
U.S. vessels.

Under the first assumption Nathan foresees U.S. landings of food fish
remaining constant over time at recent levels.

Under the second of these assumptions U.S. food fish landings will increase
from 2.3 to 2.6 billion pounds by 1985, and increase of 300 million pounds.

Under the third assumption, U.S. food fish landings will reach the 5.0 billion
pound level, an increase of 2.7 billion pounds.

The second study is A Baseline Economic Forecast of the U.S. Fishing Industry,

1974-1985, developed for the NMFS by Synergy, Inc.

The Synergy study, based upon the most complete data currently available,
predicts U.S. commercial landings and imports of 12 categories of fish
consumption. The forecast assumes that historical trends and conditions

will continue--specifically that there will be no extension of U.S. juris-
diction, that latent fisheries resources will not be developed on a broad
scale, that supporting government programs will remain at present real levels
with no major alterations in program composition, and that international
cooperation and sound domestic management will prevent further overfishing.
Proceeding from these assumptions, and using econometric methods, the Synergy
study makes its "baseline" forecasts. Among the conclusions:
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o U.S. edible supplies (consumption) of seafood products will increase from
7.0 to 9.3 billion pounds (round weight) by 1985. But of this total
increase of 2.3 billion pounds, 2.2 billion pounds--about 96 percent--
will come from imports.

o Total U.S. landings will rise only slightly, from the 4.7 billion pounds
(round weight) of 1973 to 4.9 billion pounds in 1985.

¢ In the commercial harvesting sector, employment, average wages, net
revenues, and productivity will increase at rates experienced before
1973, although significant gains may be achieved in wages and net
revenues.

o In the commercial processing sector, no more than moderate gains are
expected by 1985.

The Synergy forecasts may be considered reference points from which any
improvements in the future of the marine fisheries can be measured.

The Prospect in Summary

Neither the history of fisheries nor the future forecasts hold any real
prospects of U.S. fisheries providing the potential to meet national needs
unless present patterns can be changed. Valuable stocks will continue to
be depleted; fish habitats will continue to decrease; U.S. landings will
remain static; recreational opportunities will diminish; and dependence
upon imports of fishery products will grow. Although some of the right
actions are presently being taken to counter these trends, as NACOA noted,
only some are being taken and not quickly enough.

The plan sets forth national goals to reverse these patterns and makes a
series of recommendations to meet the goals. In the next section, a brief
discussion of the actions needed to meet each of the goals is presented.
'This provides a rationale for the detailed recommendations which follow
and which constitute the basis of the report.
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THE GOALS: NEW DIRECTIONS FOR THE FUTURE

The foregoing survey shows where and of what magnitude are the problems

that have frustrated attempts to realize the potential benefits of the

Nation from living marine resources. The prospect of extended jurisdiction
offers hope of exclusive access to new resources, but extended jurisdiction
will bring its own problems of management without solving, in itself, the
problems of traditional concern. What can be done, then, to meet the

growing demands for marine food and recreation while maintaining and strength-—
ening the resources?

The goals of the National Plan were formulated as responses to needs in four
key areas--fisheries resources, recreation, industry, and food supply. The
following brief discussion describes the actions that will be required if
these goals are to be accomplished.

GOAL: To restore, maintain, enhance, and utilize in a rational manner
fisheries resources of importance to the United States.

Achievement of this goal is dependent on two related actions each of which
will be the subject of a set of recommendations. The first is effective
management of fishing operations, the second, protection of habitats essen-
tial to the life cycles of commercial and recreational fish species.

Depletion of resources through overfishing has been possible because of the
absence of comprehensive management. Authority for management is incomplete
and varies between concerned entities. No agreed direct authority exists for
management in the contiguous fisheries zone--from three to twelve miles from
the U.S. coasts. While some states have well developed management capabil-
ities, others have not. Frequently, regulations formulated for stocks of
fish migrating between states differ for adjoining states, so that such
stocks may be subject to conflicting regulations. The Federal Government

has developed no overall fisheries management organization, although it has
established a well developed capability in two of the necessary elements--—
research and enforcement. Management of fisheries tends to be by juris-
diction rather than, as it should be, on the basis of plans for each fishery
broadly applicable throughout its geographic range. Management in anadromous
fisheries is complicated by the "Boldt decision" which preempts some states'
historical rights as resource managers. This division of authority greatly
increases the difficulty of effective management of these species.

Comprehensive fisheries management plans and means to implement them are needed.
While present plans must be based upon the best available information on the
condition of fisheries stocks and the factors affecting them, the knowledge on
hand is in many cases woefully inadequate. A major effort is needed to incease
the information on U.S. fish stocks and greatly improve the understanding of
their life cycles and ecological relationships. This information is essential
for effective management and allocation decisions and for the wise use of the
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resources. Such data should be collected and evaluated regionally in cooper-
ation with all interested parties. Development of plans should involve, where
appropriate, exchanges of research information and statistical data with fisher-
men and scientists of other nations catching and studying fish stocks of
importance to the United States. Plans should be directed at conserving and,
where possible, enhancing fisheries resources and restoring depleted stocks.
They should make provision for allocations of resources between U.S. and

foreign commercial fishermen, and between domestic commercial, recreational,

and subsistence fishermen. '

Present mechanisms for enforcing compliance with fishing regulations, partic-
ularly by foreign vessels, are in many respects inadequate, and violations

of regulations are frequent. An effective management system must include an
enforcement capability strong enough and broad enough to make certain that
viclations do not occur or that, if they occur incidentally, they do not
place important resources in jeopardy.

As for the actions required to protect fish habitats, other considerations are
involved. Modern civilization itself places heavy pressure on marine resources.
About two-thirds of the marine fishes found in U.S. coastal waters inhabit,
during some parts of their life cycles, coastal and estuarine areas increasingly
sought for commerce, housing, recreation, power generation, or shipping.

Although it is difficult to measure the changes in productivity of fish stocks
that are caused by alteration of habitats, it is obvious that continually con-
verting fish habitats to other uses will have cumulative impact on the size

and condition of the stocks. Also, in view of recent emphasis on development
of the outer continental shelf, care must be taken to insure that such
operations are conducted in a manner that is compatible with the continued
availability of these areas as fish habitats.

Full implementation and enforcement of existing legislation, together with new
legislation, where shown appropriate, can provide the legal basis to limit
habitat losses and degradation. Present efforts to limit losses are inhibited,
however, by lack of information on the extent of the losses and their effects,
and because inadequate means exist to insure that proper consideration is given
to fisheries' needs in the planning and control of changes in the uses of land
and water, and in other environmental modifications. More must be learned on
efficient restoration of fish habitats and the information used to offset
inevitable losses. More effective use must be made of present legislation to
halt habitat changes in local situations when it is apparent these may have
critical effects upon fish stocks.

A further important need in the area of conservation, and indeed of utilization,
is to insure that educational programs are available to attract and train the
increasing numbers of scientific and administrative personnel that will be
needed.

16
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GOAL: To develop and maintain healthy commercial and recreational fisheries
industries.

The U.S. commercial fishing industry has before it opportunities to reach new
levels of production and to expand further its already significant contri-
butions to the Nation's food supplies and economy. For the Nation as well

as for the industry, the prospects deserve urgent attention.

Projections of potential increases in U.S. landings show the effect they can
have on the U.S. economy. Table 3 give estimates of the effects on the
economy of increasing U.S. landings to each of three levels. These are com
pared with a recent five-year average and with the increase projected by the
Synergy study, which assumes a continuation of present programs and no
extension of fisheries jurisdiction. It is estimated that increasing U.S.
landings to meet the projected demand in 1985, i.e. by 2.3 billion pounds
annually over the 1973 level, would increase the present value added to the
economy by over 50 percent. Increasing the catch by taking over most foreign
fishing, 1i.e. increasing it by 6 billion pounds, would make the United States
a significant fisheries exporter and more than double the value :dded to the
economy.

What actions are needed to enable the U.S. industry to undertake such an
expansion? To consider this question, one should consider what has previously
limited or depressed the production of many U.S. fisheries.

In some cases, especially with fish species of high market value, expansion of
the commercial fishery has been limited by supply. This may be the result of
a variety of causes. Particular stocks may be fully fished and incapable of
providing greater harvests. Some are depleted or restricted by quotas or
limitations intended to protect recreational needs. The locations and abun-~
dance of many stocks are ill defined.

To increase production from such stocks, where this is possible, depleted
stocks should be restored, especially by reducing heavy foreign fishing which
may affect them. Where it is possible and useful, U.S. fishermen should be
given preferential access and, if necessary, foreign fishing operations should
be terminated or modified. Expansion of some fisheries may be possible in
cases where larger catches will not upset ecological balances. Alternative
fish stocks should be identified to provide new options for both commercial
and recreational fishermen, although fishing on such stocks should proceed
with caution until their capability to yield without damage is assessed.

Access by U.S. fishermen to stocks outside U.S. waters should be vigorously
supported.

In cases in which stocks are abundant, the market may be the limiting factor.
The U.S. harvester may not be able to compete with imports which often are
directly or indirectly subsidized. TFew consumers are familiar with some
abundant species widely consumed in other countries, or the fish may not be
available in attractive forms. The harvesting, marketing, and distribution
systems may impose too high a cost or may depreciate quality to an extent that
holds demand at a low level.
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Where demand is limiting, efforts must be made to increase productivity, to
lower costs, and to insure higher and more consistent quality in the products.
Corrective actions lie in the directions of technological improvements in
harvesting and processing, in appropriate financial assistance, in improved
marketing and distribution systems, and supporting information services. The
danger in this approach, however, is that as it is successful it attracts
increasing capital to the fishery. This frequently raises the cost of har-
vesting as the fishery nears the limit of the fixed resource. Increased costs
of operation can then counterbalance the gains of development programs. For
this reason strong consideration also should be given to establishing limited
entry programs designed to overcome the adverse effects of the common-property
nature of fisheries, effects that can offset the advances in productivity
secured at substantial cost through other actions. Also needed are review and
revision of regulations that contribute unnecessarily to inefficiency and
raise fishing, processing, and distribution costs. ‘

The respective roles of government and industry in achieving increased pro-
duction need careful consideration. Experience in other areas such as
agriculture has demonstrated that effective combinations of action can be
developed to produce strong, self-sustaining industries.

In the field of recreational fishing there is need to know much more about

the value and size of the U.S. recreational fishing industry, the industry
which both supports and depends upon the activities of the more than nine
million anglers--anglers who spent $1.2 billion for equipment, supplies, and
services in 1970. Such expenditures are important to the economic well-being
of uncounted numbers of small business, including those in the coastal '"fishing
centers" used by recreational fishermen. They are important to the industries
which manufacture fishing tackle and gear, fishing boats and motors, and other
equipment used by recreational fishermen. Assessment of these economic activ-
ities and forces is essential to understanding the condition of the fisheries
industry at large, and of the kinds of attention that may be required. The
businesses and industries supplying the needs of recreational fishermen are as
dependent upon productive fisheries resources as are the industries involved

in commercial harvesting and processing. Before the total value of the Nation's
fisheries can be established, these activities must be surveyed and inven-
toried, their economic impacts recognized by resource management agencies, and
their contributions to the Nation's economy identified.

GOAL: To improve the contribution of marine resources to recreation and
other social benefits.

The remarkable growth of marine angling has been documented earlier. Pro-
jections of such growth suggest the significance of marine angling to the
Nation's recreational needs, economy, and food supply, and underscore the need

for careful assessment of its impact on fisheries resources. Assuming the avail-

ability of opportunities and resources, participation in marine angling is
expected to increase by 1985 by as much as 50 to 100 percent over the estimates
of the 1970 level. Several types of actions are needed if marine recreational
fishing is to have room for this growth.
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First, more information is needed on fish stocks of present and potential
interest to recreational fishermen. Only with such information will it be
possible to make rational decisions in the management of resources--to protect
and manage preferred stocks, to offer alternatives to species heavily fished,

to make equitable allocations among users, and to maintain the conservation of
resources as a whole.. Anglers themselves must be given better opportunity to
offer advice and comment before management makes allocation decisions. Research
on the effects of recreational fishing.on marine fish stocks should take into
consideration the possibility of the future need to develop restrictions on
sizes, seasons, gear, similar to those now applied to some freshwater fisheries.

Second, it is essential to obtain more and better data on the numbers of anglers
and on their activities and expenditures. Such data will help put the total
activity in perspective and enable supporting industries to respond more

readily to changing requirements. In addition, improved means should be
developed for monitoring and evaluating the economic impact of recreational
fishing.

Third, action must be taken to improve access to recreational fishing areas.
As marine anglers increase in numbers, shorelines, fishing piers, and boating
facilities become crowded and congested, creating conditions that diminish the
enjoyment of fishing. The problem is especially acute near metropolitan
centers, where recreation is most needed. Relief must be sought by expanding
areas and facilities already available, and by opening public lands now closed
to anglers. The development of additional access must be undertaken with full
consideration of the effects on the distribution of angling effort and res-
ultant effects on local stocks of recreational species. Attention must also be
paid to the need to retain attractive fishing conditions. The desire for a
certain degree of isolation may be an important part of anglers' motivation.

GOAL: To increase the supply of wholesome economically priced seafood
products to the consumer.

The average person in the United States consumed directly 12.6 pounds of com-
mercial edible fishery products in 1973. Most of the industrial fishery
products used in the United States enter the human food supply indirectly as
animal rations. When these are added to the edible consumption and both are
expressed as round weight of fish it gives a total use of 48.7 pounds per
person. To this should be added at least 7.5 pounds of fish and shellfish

from recreational catches for a total use of about 56 pounds per person in 1973.

The Synergy study estimated that the U.S. consumption of edible fisheries pro-
ducts would increase by 1985 by 2.0 to 2.5 billion pounds .(round weight
equivalent). If this increase is to be met by U.S. commercial fishermen, the
present U.S. catch of edible fish must be approximately doubled and the total
catch, including industrial fish, increased by about 50 percent. Such require-
ments constitute a major challenge, and the advent of extended jurisdiction
offers a new opportunity to go beyond this point and to supply export markets
created by growing world demand.
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Larger supplies for the U.S. market may come from several sources. The first
priority would be to increase U.S. landings of natural stocks off the U.S.
coasts. This could be done in.three ways: (1) by restoring fish stocks
presently depleted (although this could take many years and in some cases

might not be possible); (2) by inereasing the U.S. fishermen's catch of stocks
now taken off U,S. coasts by foreign fishermen; and (3) by developing fisheries,
products, and markets for resources now unutilized or underutilized.

Projected increases in consumption of some species cannot be met from U.S.
stocks which now are fully exploited or offer only limited capability for
expansion. In such cases solutions may lie in the development of commercial
aquaculture, and provision must be made for developing a sound scientific,
engineering, and economic basis to enable industry to supply future demands
that cannot be met from natural stocks.

Food products must be wholesome, safe for consumption, and of a quality that
encourages consumer interest and confidence. Because fresh fish spoil more
rapidly than most other foods, the quality of fisheries products, and con-
sequently their acceptance in the market place, is often highly variable and
should be improved. The growing variety of species available and of processes
for converting them to products for retail consumption, calls for improved
labelling to better inform consumers.

The following outline shows the relatjonship between the goals of the plan and
the recommendations.
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OUTLINE OF MAJOR COMPONENTS OF THE

AREAS OF NATIONAL CONCERN

GOALS FOR MARINE FISHERIES

@ FISHERIES RESOURCES

Depletion of some fish stocks due to overfishing, including hea\}y fishing
by foreign fleets

Shortage of information on condition of certain stocks of major interest
Inadequacy of procedures for allocating harvests

Diffusion and lack of responsibilities for management

Broadening of responsibilities under extended jurisdiction

Degradation of fisheries environment

Restore, maintain, enhance, and
utilize in a rational manner
fisheries resources of importance

® INDUSTRY

Segments of industry chronically depressed

U.S. landings remain static

Some imports underselling domestic production
QOvercapitalization in some fisheries

Productivity not improved, or decreased in some fisheries
Ragulations impose inefficiencies in some fisheries

Develop and maintain healthy .
commercial and recreational
fishing industries

@® RECREATION

Lack of biological information on recreational fishes

Increasing demand for recreational opportunitias

Growing need for access to recreational fishing

Potential competition with commercial fisheries for limited fish resources

Lack of information on numbers, fishing efforts, and expenditures of
‘recreational fishermen

Lack of information on size, value, and structure of industries supporting
recreational fishing

Improve the contribution of
marine resources to recreation
and other social benefits

©® CONSUMER AND FOOD SUPPLY

Providing for increased consumption of fishery products

Increasing dependence by U.S. on imports

Catches of some species at or near maximum limits

Quality and occasional safety problems with some fishery products
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Increase the supply of wholesome
economically priced seafood
products to the consumer



NATIONAL PLAN FOR MARINE FISHERIES

MAJOR RECOMMENDATIONS OF THE PLAN

ANTICIPATED RESULTS

Manage for optimum utilization

New state/federal institutional arrangements including regional organizations
Improve biological and statistical information

Wide consultation on planning

Mechanism for allocation and limited entry

Expand surveillance, enforcement

New mechanisms for management costs

Provide oppartunities for continued U.S. harvests for highly migratory species
and in areas of historic importance

New international arrangements

Consider fish habitats in decision-making affecting these areas

Mitigate losses, restore habitats lost or degraded, and enhance habitats where feasible
Establish as necessary, sanctuaries and reserves

Improve and disseminate needed information

U.S. stocks of fish restored and conserved

U.S. fishing opportunities in waters outside
U.S. jurisdiction maintained

improved conservation of fish habitats

Legislation to reaffirm national interest in a strong U.S. fishing industry
Establish an effective fishery development program

Expand programs for fishery technology, financial assistance, and providing economic
and marketing infarmation

Provide technical assistance, grants and loans to establish fisheries cooperatives
Consider controlled access of certain fisheries
Minimize impact of restrictive laws.

Increased U.S. production
Decreased dependence on imports

Improved international competitive position
of U.S. commercial fishing industry

Increased income and employment in
commercial and recreational fishing industries

Expanded information on recreational fishery resources for management and
participation

Increased abundance and availability of recreational fishes
Increased access to sharelines, fishing waters, and fish

Evaluation of the needs for assistance of commercial enterprises in developing access,
facilities and services upon which maring fishermen depend

Improved information on recreational fisheries

for management, planning, and supporting
services .

Improved access for marine fishing opportunities

Greater and more diversified opportunities for
marine angling
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Increase U.S. landings 2.3 billion pounds by 1985

Develop public and private aquaculture for selected species
Mandatory inspection of seafood products

Develop a uniform system for identification of seafood products

23/24

Assured supply of fishery products to U.S.
cansumers

Improved U.S. balarce of payments

Safe, wholesome, and clearly identified fishery
products for U.S. consumer



RECOMMENDATIONS

TO IMPROVE MANAGEMENT AND CONSERVATION OF MARINE FISHERIES

Recommendation 1. Establish policies, plans, and institutional management
arrangements to restore, maintain, and enhance fish stocks within U.S.
jurisdiction, to insure the equitable allocation of these stocks, and to
assist in the conservation of stocks of importance to the United States
outside U.S. waters.

1.1 Manage fish stocks for optimum utilization.

1.2 Establish state and federal institutional arrangements for management
of domestic fisheries resources.

1.3 Insure that interested parties have opportunity to advise on the needs
for fisheries management plans and the contents of them.

1.4 Develop a sound statistical and scientific data base for the fisheries
resources to be managed.

1.5 Improve and expand federal and state surveillance and enforcement
capabilities as needed throughout the area of U.S. jurisdiction.

1.6 Provide a mechanism which would permit for limiting entry into
fisheries where biological, economic, and social evidence shows such
action to be appropriate.

1.7 Establish a mechanism for allocating the harvest, providing for
regional variations as appropriate.

1.8 Develop a funding system to pay management costs.

1.9 Provide continued opportunity for U.S. fishermen to participate in
fisheries for highly migratory species wherever they are found,to
have access to areas of historical U.S. fishing that may be within
the jurisdictions of other nations, and to participate where appro-
priate in fishing for underutilized species within other nations'
jurisdictions, and not subject historically to U.S. fishing.

1.10 Strengthen international arrangements with respect to salmonid stocks
of U.S. origin and other fish stocks shared with adjacent nationms.

The Federal Government has no authority to manage fisheries except in cases
where an international treaty is involved. It is anticipated that with
extension of U.S. fisheries jurisdiction the United States will be given
the responsibility for management and conservation of fish stocks out to
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200 miles from shore. A new national policy should be adopted to create a
cooperative state/federal management authority to overcome deficiencies which
have existed in the past. For fisheries resources which are predominantly
within the jurisdiction of a single state, management responsibility should
remain with that state. For fish stocks predominantly within three miles
and shared by two or more states, or which migrate seasonally between state
and federal jurisdictions, management should be by the states, with Federal
assistance and advice. Provision should be made for the Federal Government
under certain conditions to break impasses which may arise between states
in the management of such stocks. For fisheries beyond the territorial
limit, management should be by the Federal Govermment, with advice and
assistance from the states. Whatever governmental jurisdiction is respon-
sible for a particular fishery, it must have authority to manage a stock
throughout its range.

The policy and implementation decisions made concerning state and federal
roles in management must take into account the needs and interests of com-
mercial and recreational fishermen and the general public. Statistical and
scientific information will have to be obtained as quickly as possible on

stocks of significant value to establish sound bases for management decisions.

Existing surveillance and enforcement programs will have to be improved and
expanded to assure compliance with management programs. A system of fees
should be established to support the management program.

Present international arrangements will have to be modified as a result of
the expected extensions of the fisheries jurisdictions of the U.S5. and of
other coastal nations. Studies of new policies and mechanisms should be
started soon to make certain that the new arrangements properly recognize
U.S. interests. The arrangements must provide for (1) the protection of
salmonid stocks of U.S. origin; (2) the maintenance of stocks of highly
migratory species and stocks historically fished by U.S. nationals, but now
within the jurisdictions of other countries; and (3) the continued access
by U.S. fishermen to all such stocks.

Two fundamental changes from present practice and policy are proposed here:
(1) allocating the responsibility to the Federal Government for management
of fisheries that remain predominantly outside the territorial limit, and

(2) providing the opportunity to control access to a given fishery when it
can be demonstrated that exercise of this option is desirable or necessary.

1.1 Manage fish stocks for optimum utilization.

Optimum utilization is defined as that which provides the greatest benefit
to the nation as determined on the basis of all relevant economic, social,
bioclogical, and environmental factors, but in any event sets the level of
harvest below that which will cause ecological damage. It offers the flexi-
bility that enables management to meet the wide variety of needs occurring
in different regions and different fisheries. It involves a continuing
process of establishing and evaluating goals for a fishery through consid-
Bratdion of all aspects of local, regional, and national interest, and the
use of the best available techniques to achieve these goals. Particular
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resources may be reserved for recreational or commercial fishing in situations
in which social, economic or other factors make joint use inappropriate.

Maximum sustained yield (MSY) should be a basic guideline for optimum
utilization, of the total biomass, or of individual species, as appropriate.
The harvest should not exceed MSY except in unusual instances in which it

is determined to be desirable to fish a stock more heavily for a specific
purpose, e.g., to reduce the abundance of dogfish to improve the fishery for
associated species. Where relevant ecological information is lacking, har-
vest may be set at some fixed level below MSY. Where such data are available
and cannot be considered in making an MSY estimate, they should be evaluated
as objectively as possible and considered in establishing the harvest level.
Under optimum utilization, MSY may be established as the management objective
in one fishery and maximum net economic yield the objective in another. In
some fisheries, either MSY or maximum net economic yield may be the principal
objective. The objective may be modified by other objectives, as determined
to be appropriate, provided there is a full understanding of the effects of
such modifications on the principal objective.

A variety of situations will be encountered in determining the optimum
utilization of fish stocks. For some fish stocks it may be desirable to
prohibit or reduce harvest for a period to rebuild them, or to permit only
a limited harvest to maintain the stocks as prey for more desirable species.
With some stocks the harvest may need to be restricted to control the inci-
dental catch of immature fish of a more valuable species, whereas in still
other stocks optimum utilization may involve permitting the harvest of
immature fish. 1In certain stocks used by both commercial and recreational
fishermen, the objective of management may be to maintain the population

at a higher level than essential for ecological balance to provide better
recreational fishing. Management for optimum yield must give adequate
recognition to the need for safety factors which allow for the uncertainity
of biological information. Management plans must be designed to retain
future options for each fishery.

1.2 Establish state and federal institutional arrangements for
management of domestic fish resources.

The structures of institutional arrangements for fisheries management should
take into account the types of management planning and operations involved.
As visualized in this recommendation, a management plan is a comprehensive
statement identifying the objectives appropriate to a fishery and setting
ocut actions for achieving them. A management plan usually will be prepared
for a single species or for a group of associated species, and if possible
for a total biomass. Any management plan should be developed with consid-
eration of ‘all available information on the interrelationships among the
subject species, the associated species, and the enviromment. A basic
assumption in these recommendations is that management plans will be estab-
lished for individual stocks ot groups of stocks wherever they occur, rather
than for each jurisdiction in which the stock or groups of stocks occur.
Management measures may differ in various parts of a stock's range, based on
established need for such variations, but they will be related to the overall
management plan for the stock.
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1.2.1 Establish major policies and guidelines for managing fisheries in
the contiguous fisheries zone and for implementing the management
program for them.

Basic national policy for marine fisheries management should be established
by Congress through a fisheries management act. Within the policy set by
Congress, NOAA should develop national guidelines and criteria to guide the
operations of the Regional Fisheries Management Organizations to be described
later. In development of such guidelines and criteria, maximum opportunity
to contribute advice and counsel should be afforded the states, commercial

and recreational fishermen, other user groups, and concerned organizations
and individuals.

1.2.2 Fish stocks that occur predominantly within the jurisdiction of a
state should be managed by that state.

Each coastal state should review and bring up-to-date, in light of increasing
pressure on the resources, its programs for management of fish stocks of
significant value in its territorial waters.

1.2.3 Fish stocks that occur predominantly in the territorial sea and are
distributed in or move through the waters of two or moré states
should be managed jointly by the states with Federal assistance
through Regional Fisheries Management Organizations (hereafter
Regional Organizations).

These Organizations should be created by Federal legislation. Each should
include among its voting members the heads of the fisheries agency in each
state of the region and the Regional Director of the National Marine Fisheries

Service. The Regional Organizations should be given the following powers and
duties.

1. To recommend to the Secretary which stocks of fish are of sufficient
importance to have management plans prepared for them.

2. To prepare management plans for these fisheries and to submit them to
the Secretary for review, for amendment if necessary, and for approval
and promulgation by the Secretary.

3. To submit recommendations to the Secretary on guidelines and criteria

such as optimum yield, domestic/foreign quota allocations, and fees to
be charged domestic and foreign fishermen.

4., To combine or coordinate their efforts with adjoining Regional Organizations

where a particular fish stock extends beyond the geographic area of respon-
sibility of a single Regional Organization.

In the development and implementation of management plans for a fishery not
shared by all of the states in the region, the Regional Organization could

operate through a sub-group consisting of members from the affected states

and the Regional Director of the National Marine Fisheries Service.
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Each Regional Organization should have a professional staff with necessary
clerical support to coordinate the work and conduct essential necessary
functions in communication and liaison.

The management plans should be developed by the affected states and the
Federal Government working through a Regional Fisheries Management
Organization. Where possible, the plans for fish stocks predominantly in
the territorial sea and distributed between two or more states should be imple-
mented by regulations enacted in each of the affected states. State fish-
eries agencies which do not have the authority to adopt such regulations
should seek amendment of their basic statutes to give them the regulatory
authority needed for effective management. Appropriate language for such
an amendment is available in the suggested '"Marine Fisheries Management Act"
developed by the National Task Force of the Council of State Governments.
Federal legislation should provide that if the states cannot agree on a
management plan, or if they are unable to implement an agreed upon plan,
the Secretary of Commerce should prepare a managment plan for the fishery
concerned and assume responsibility for regulation of the fishery pursuant
to the management plan. '

1.2.4 Fish stocks occurring predominantly in the contiguous fisheries
zone should be managed primarily by the Federal Government with
the advice of the states through the Regional Organizations.

Federal legislation should be enacted which will allow implementation of
management plans and regulations for stocks that are distributed primarily
beyond the territorial sea, but which allow for management of such stocks
through their range. The Regional Management Organizations will have all
of the same responsibilities and authorities for contiguous zone resources
as outlined above in Section 1.2.3, for stocks distributed predominantly
in the territorial sea between two or more states.

The Federal Government may delegate to a state or a group of states certain
aspects of the implementation of a management plan where the state or states
have demonstrated the interest and capability to assume these responsibilities.
Among these is the opportunity to participate as fully as legally possible in
providing advice and guidance to the Federal Government on the negotiation of
international agreements affecting fisheries of concern to a region. Joint
involvement of federal and state representatives will assure maximum con-
tributions of state information and experience and will help eliminate the
misunderstandings and conflicts that may result if the concerned states have
inadequate opportunity to be heard in international negotiatiomns.

1.3 Insure that interested parties have the opportunity to advise on the
needs for fish management plans and the contents of them.

Commercial and recreational fishermen will be affected by management regulatioms.
Representatives of conservation and consumer interest groups will be concerned
with the effects of the fisheries and fisheries management programs on the
environment and on the food supply. In addition, effective fisheries manage-
ment requires the cooperation of various segments of the industry in
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implementation of management plans and in furnishing data for stock assessment
and information on fishing operations. It is essential, therefore, that these
interested groups be involved in the development of management plans.

1.3.1 The existing Marine Fisheries Advisory Committee (MAFAC) could function
as the national advisory body to the Administrator of NOAA on fisheries
management.

1.3.2 Federal legislation should authorize the Regional Organizations to
appoint advisory committees as needed.

1.3.3 The Federal Govermment and the Regional Organizations should solicit
through public hearings and other mechanisms the advice and cooper-
ation of interested parties regarding plans and proposed regulations.

1.4 Dévelop a sound statistical and scientific data base for the
fisheries resources to be managed.

Effective management requires information on the abundance, distribution, and
condition of stocks and the effects of various fishing levels and of environ-
mental changes on stock abundance and distribution. Such information is being
obtained on a number of stocks at present under the National Marine Fisheries
Service's Marine Resources Monitoring, Assessment and Prediction (MARMAP)
program and through research programs of some states. However, it is presently
far short of that needed for effective management of many fisheries.

In addition to the MARMAP program, much applied and basic research on marine
fish resources and fisheries is being conducted by the Federal Government,
the state governments, and universities. The effectiveness of this research
should be evaluated in light of demands of management and new efforts
channeled into voids found. 1In addition to biological information, effective
management requires studies on the economic and sociological aspects of fish-

eriés concerned,and additional research to improve fisheries management
methods.

1.4.1 Establish standards for assessment of fish stocks as part of the
national policies and guidelines for fisheries management.

1.4.2 Expand the National Marine Fisheries Service's Marine Resources
Monitoring, Assessment, and Prediction (MARMAP) program, including
cooperative fish stocks assessment work with the states, universities,
and the industry, to obtain on a continuing basis the needed infor-
-mation on all fish stocks to be managed.

1.5 Improve and expand federal and state surveillance and enforcement
capabilities as needed through the area of U.S. jurisdiction.

Effective surveillance of fishing operations and enforcement of regulationms
are required to insure the success of fisheries management programs. The
pattern of enforcement and surveillance activities now carried out covers
fishing areas adjacent to the United States with a frequency that provides
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generally good coverage. However, to provide the surveillance and
enforcement efforts required for sound management throughout the area

of extended jurisdiction will necessitate an increase in the size and

cost of these programs. The cost of enforcement can be lessened and

the fishermen's problems and costs in complying with regulations reduced

if enforcement aspects are given proper attention in developing regulations.

States should continue to have the responsibility for surveillance and
enforcement within state territorial waters.

1.5.1 As the federal agency responsible for the management of marine
fisheries resources, NOAA should develop and implement, in cooper-
ation with the U.S. Coast Guard and with the states as appropriate,
effective national surveillance and enforcement programs in the
areas of U.S. jurisdictionm.

To strengthen enforcement capabilities, and to achieve the most cost-
effective surveillance of foreign as well as domestic fishing activities,

the program should employ all appropriate procedures. Among cthers that
might be used are: (1) mandatory reporting through established communication
systems and methods; (2) mandatory reporting in log books; (3) positioning
equipment and remote sensing; (4) surveillance flights; (5) observers on
selected vessels; and (6) random vessel patrols to perform at-sea boardings
and inspections. Dockside inspections also should be performed for enforce-
ment in relation to the domestic fleet. The possible contributions of
information by military, space, and intelligence agencies should be considered
in development of the surveillance program.

1.5.2 Integrate to the fullest extent practical the capabilities of the
states and of the Federal Govermment for surveillance and enforcement.

States demonstrating interest and capability in surveillance and enforcement
of fisheries regulations over U.S. citizens beyond state territorial waters
should be encouraged, and may be financially assisted, to participate in
joint surveillance and enforcement of fisheries regulations under federal
deputization.

1.5.3 Expand research and development with respect to new and innovative
surveillance and enforcement systems and techniques, including
electronic and satellite monitoring.

The goals of such improvements should be to reduce the costs and increase
the effectiveness of surveillance and enforcement.

1.5.4 Give to NOAA the authority to impose civil penalties for violationms
of federal fishing regulations by domestic fishermen.

The prosecution of violations should be quick and equitable. Prosecution

under civil proceedings to the fullest extent possible will assure uniformity
of application throughout the country and quicken settlements.
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U.S. attorneys and the federal courts should remain responsible for
prosecution of foreign violators of U.S. regulations. The U.S. Department
of State should continue its role with regard to enforcement upon foreign
fisheries as this relates to U.S. foreign policy.

1.6 Provide a mechanism which would permit limiting entry into fisheries
where biological, economic and social evidence show such action to
be appropriate.

It should be pointed out at the onset that this proposed concept does not
visualize the imposition of a limited entry system on any given fishery at
this time. Intensive evaluation, industry review, and other studies would

of necessity precede any action. Limited entry is not an essential com-
ponent in management of most of our fisheries. It is an option which could
accrue benefits to our fishermen in the regulation of some species and should
be maintained as an option where appropriate.

Fisheries in the United States have been treated as a common property resource,
and have not generally been associated with clearly defined and enforceable
property rights except for leasing of lands for shellfish culture, and salmon
in private hatcheries. Access to a resource is open, and it may be exploited
by all who wish to engage in fishing. In general, as a fishery develops and
profits increase, more effort is attracted to the industry. Up to a certain
point, larger yields can be harvested with greater amounts of fishing effort,
but continuous increases in effort beyond that required to harvest the maxi-
mum sustainable yield result in diminishing catches.

Even if overfishing does not take place, there are sometimes undesirable
economic consequences to free access. More vessels tend to be attracted to
the industry than are necessary to harvest the available resource. Excessive
capital and labor frequently enter the fishery under these circumstances. As
excess fishing effort is applied, the cost per unit of production increases.
The total revenues are shared by more and more producers until no profit
remains to be distributed, and revenues equal costs.

When fisheries reach this point, economic efficiency would be improved by
the use of less fishing effort. 1In economic terms, the most efficient
operation of the fishery occurs when the maximum net economic revenue is
produced. The economic benefits which result can be shared by the fishermen
and the consumer.

The inability of present U.S. management machinery to limit entry into
coastal fisheries has resulted in some situations in overexploitation,
overcapitalization, and user conflicts.

Several techniques can be employed to limit entry to fisheries, including
license limitations, taxes and fees, and fishermen quotas. None of these
options is universally applicable. Careful consideration should be given
to which one or which combination would be best suited to a particular
fishery.
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In implementing limited entry, a means should be provided, usually referred
to as grandfathering, of assuring special consideration of fishermen cur-
rently participating in the fishery. The transition from unrestricted
access to limited entry should be accomplished as fairly as possible and the
burden of conserving the resource and the vitality of the industry should be
borne in a way that minimizes social and economic dislocation.

1.7 Establish a mechanism for allocating the harvest, providing for
regional variations as appropriate.

1.7.1 Give domestic fishermen preferential access to fish stocks within
the 200-mile zone consistent with optimum utilization.

1.7.2 Give foreign fishermen access to fish stocks beyond territorial
limits up to the optimum utilization level after the needs of
domestic fishermen have been accommodated.,

In establishing optimum utilization of a fish stock, a part of all of the
potential yield may be reserved to prevent the incidental catch of immature
fish of other stocks, to provide recreational fishing of better quality, to
provide prey for other species, or for other management purposes.

1.7.3 Allocate U,S. fisheries resources in excess of U.S. requirements
among foreign countries according to provisions expected to be
included in a treaty emerging from the Law of the Sea Conference.
In the absence of a treaty, consider among other things the demon-
strated willingness of affected nations to abide by sound conservation
measures, the existence of traditional foreign fisheries and the
special needs of interested nations. As a condition of licensing,
foreign fishing vessels should be required to record and submit
appropriate catch and effort data.

1.7.4 Any harvest allocation among states of interstate fish stocks and
stocks in the contiguous zone should be made by the Regional
Organization as part of the management plan for that stock.

1.7.5 Any harvest allocation of stocks within a state should be made by
the state.

1.8 Develop a funding system to pay management costs.

Management costs include the costs of operations, research, regulationm,
relevant environmental protection, and enforcement. A management system
which will restore depleted stocks, and maintain stocks at high yield
levels will cost substantially more than the present management efforts,
even with improved efficiency of operations. The present annual expendi-
tures for surveys and other activities related to management of marine
fisheries are estimated to be about $110 million-~$60 million by the
coastal states, $25 million by NOAA, and $25 million by the Cocast Guard.

Adequate funding is egsential to the success of management and thus to the
ability of the United States to carry out its responsibilities for comnserving
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and utilizing the fisheries resources in the area of extended jurisdiction.
At present, management programs are funded primarily from federal and state
general funds and state license fees.

If dependence were placed solely on the continuance of the present system of
funding, major increases in general funding would be required on the part of
both State and Federal Governments. Since such appropriations would have to
compete with other high priority state and national needs, it appears unreal-
istic to expect general fund appropriations to provide all of the additional
funding required for long term fisheries management.

1.8.1 Continue the present system of funding fisheries management from
various federal and state sources and expand as appropriate.

1.8.2 License all domestic marine commercial and recreational fishermen
and allocate the income to the state and federal management agencies.

Some states now have licensing systems for marine commercial and/or
recreational fisheries, and in some cases significant income is derived
from these. On the other hand, the management system envisioned will
place new responsibility on the Federal Government, involving additional

costs, including aid to the states to expand their own management capabilities.

In developing the policies for cooperative State/Federal fisheries management
it has been assumed that some of these costs can be covered from income from
license fees on the fisheries. A vexing and unresolved problem exists on how
an equitable arrangement of a Federal and State license fee system can be
erected which will not deprive the states of existing income, which will
provide the Federal Govermment with a share of future income, and which will
not impose an improper burden on the users of fishery resources. This problem
requires immediate study.

The state and federal licensing .systems should be coordinated so as to
support the management programs by providing the means to obtain needed
catch and effort statistics. Licensing, irrespective of the existence
or amount of a fee, is essential to the collection of much of the basic
statistical information required by a resource management program.

For a more detailed recommendation on licensing of marine recreational
fishing, see Recommendation 4.1.3.

1.8.3 The states should give consideration to appropriate poundage fees
for domestic commercial landings as a source of funding for man-
agement programs.

1.8.4 The Federal Government should assess fees on all foreign fishing
permitted within the U.S. jurisdictionm.

In addition to the authority to assess a fee to pay management costs, the
Federal Government should be able to reserve the right to place a charge on
foreign fishing, for use of the resource, when such a charge is determined
to be appropriate.
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In establishing a fee system for foreign fishing, consideration should be
given to its relation to the fees that are being charged or may be charged
U.S. nationals by foreign countries for fishing in their waters. The pos-
sibility of levying appropriate additional taxes or imports of fisheries

products as a means of defraying management costs also should be explored.

1.9 Provide continued opportunity for U.S. fishermen to participate in
fishing for highly migratory species wherever they are found, to
have access to areas of historical U.S. fishing that may be within
the jurisdictions of other nations, and to participate when appro-
priate in fishing for underutilized species within other nations'’
jurisdictions not subject historically to U.S. fishing.

The United States has large and valuable fisheries for highly migratory
species primarily tuna, conducted in large part in international waters

or in waters that may come within the jurisdictions, as extended, of other
coastal nations. Present arrangements are inadequate for international
management of these species. As with coastal stocks, highly migratory
stocks should be managed as entities throughout their ranges and despite
their distribution or migrations from one national jurisdiction to another.

Other major U.S. distant-water fisheries including those for shrimp off
Mexico, Brazil, and the Guianas, and for spiny lobsters off the Bahamas,
will be affected by the extension of the exclusive jurisdictions of these
countries, or in the case of the spiny lobster the designation of this
species as a creature of the shelf by the Bahamian Government.

1.9.1 The U.S. Government should advocate and participate in international
fisheries management programs designed to conserve highly migratory
fish stocks throughout their ranges and to provide opportunity for
U.S. fishermen to participate in these fisheries.

1.9.2 Highly migratory species such as tunas, billfishes, and sharks, which
are found in international waters, should be managed by appropriate
international organizations. Each coastal nation should control its
nationals fishing these stocks in accordance with the promulgated
regulations. When the fish migrate into the contiguous zone of a
coastal nation, that nation should regulate all fishing for these
stocks, again in accordance with regulations established for con-
servation and management of stocks by appropriate international
fisheries organizations.

1.9.3 The U.S. Government should negotiate international agreements to
secure continued opportunity for U.S. fishermen to participate in
historical U.S. fisheries within the extended jurisdictions of
other nations, and to permit U.S. fishermen to participate when
appropriate, in fishing for underutilized species within the juris-
dictions of other nations and not subject historically to U.S.
fishing.
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Results such as these might be accomplished by:

1. Negotiations of reasonable license fees for U.S. fishermen when such
are appropriate.

2. Negotiation of reciprocal fishing rights with adjacent countries.

3. Offering U.S. research and technical assistance in various fields,
including fisheries, to help the cooperating nations.

4. Providing opportunity and technical assistance for establishing joint
fishing ventures in foreign countries.

5. Negotiation of preferential tariffs for entry of fishery products from
nations permitting entry of U.S. fishermen.

6. Training for fishermen in developing countries to utilize their local
coastal fisheries.

1.10 Strenthen international arrangements with respect to salmonid
stocks of U.S. orgin and other fish stocks shared with adjacent
nations. :

The U.S. Govermment should seek agreement in the Law of the Sea Conference

and in international commissions to minimize the catch of U.S. salmonid stocks
on the high seas beyond the U.S. contiguous zone. The United States should
develop agreements with the coastal nations to minimize the catch of U.S.
salmonids in their respective contiguous zones and should seek bilateral or
multilateral cooperation where U.S. salmonids intermingle with the salmonid
stocks of other coastal nations.

The United States and other nations may have joint interest in other fish
stocks off their respective coasts because certain stocks such as halibut,
cod, flounder, northern anchovy, and shrimp migrate or are distributed
between their areas of jurisdiction.

1.10.1 Obtain a prohibition of high seas salmonid fishing by all parties
beyond the country-of-origin's contiguous zone as part of a
Convention resulting from the LOS Conference.

1.10.2 Seek acceptance of the concept of country-of-origin management of
salmonid stocks throughout their migratory range.

1.10.3 Should the Law of the Sea Conference fail to adopt provisions
protecting salmonids on the high seas, negotiate bilaterial or
multilateral agreements with nations having high seas fisheries
with the potential to catch salmonids.

1.10.4 Manage other stocks common to the United States and adjacent
countries jointly through bilateral arrangements.
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New and expanded education and training programs will be needed to provide
the basic information for management and to assure the implementation of
management programs. There is an urgent need to develop and support such
programs, not only to heighten the general awareness of the significance
of the Nation's fisheries resources, but to enlarge the pools of trained
personnel that will be required. The new responsibilities that come with
extended jurisdiction will demand larger numbers of scientists, technicians,
and administrators prepared to conduct the complex management system then
necessary. The design of new programs, if they are needed, will be the
function of academic institutions and technical schools, and one to which
the Sea Grant Program can make an important and constructive contribution.
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RECOMMENDATION 2

Reverse the downward trends in quantity and quality of fish habitats by
minimizing further losses and degradation of these habitats, restoring
and enhancing them where possible, and establishing protected areas

where necessary, while recognizing other compatible essential uses of
fish habitat areas.

2.1 Improve the consideration given to fish habitats in key
decision-making processes.

2.2 Mitigate losses of habitat, where possible, restore habitats
lost or degraded, and develop economically feasible enhancement
opportunities.

2.3 Establish sanctuaries, reserves or other systems when necessary to
protect critical fish habitats, production, and associated recrea-
tional and esthetic values.

2.4 Improve the extent, quality, and dissemination of information
required for effective fish habitat conservation.

A fish habitat is the geographical area and its associated environmental
features required by a fish species to complete its natural life cycle.
Therefore, wise use of areas which serve as habitats for finfish and shell-
fish is of utmost importance to all fishery interests and to the Nation.

Habitats for the Nation's marine fishery resources include the coastal areas
and anadromous fish streams, (where approximately two-thirds of the country's
economically important finfish and shellfish are produced) and the offshore
areas, particulary of the outer continental shelf. The habitats of greatest
concern are those of the cocastal zone, where land and sea meet and (even
more importantly), where man and sea meet. Coastal habitats support popu-
lations of animals used for food, recreation, and many other diverse and
intense uses. Rising interest in developing resources of the outer conti-
mental shelf has also brought into focus the importance of fish habitats in
this area. ’

Human activities in aquatic areas often have adverse impacts on fishery
resources, many of which are avoidable. Disposal of untreated municipal

and industrial wastes into waterways results in contamination and depletion
of shellfish and finfish stocks. TFish habitats are destroyed by dredging
and filling operations associated with maintenance of the Nation's navigable
waters, by development of commercial and private real estate properties in
wetland areas, and by the removal of sand and gravel. Dams and reservoirs

inundate spawning areas, and impede spawning runs and the downstream migration

of young anadromous species. Impoundments and withdrawals deplete the flow
of fresh water to estuaries, and this may result in the degradation of
estuarine water quality.

39



Some of the adverse effects on fish habitats which cause loss or degradation
result from essential human activities. However, the perpetuation of habitats
for fish through the conservation of spawning, nursery, and feeding areas must
be considered a national goal. . Careful planning, design, and selective devel-
opment can minimize adverse effects. Multiple use management can balance
socio-economic needs, including those for food and recreation. As examples,
prudent site selection and design of power plants can greatly reduce their
impact on living marine resources; proper treatment of municipal and indus-
trial wastes can improve degraded habitat; restricting the use of wetlands

to activities which are water-~dependent can minimize use conflicts; carefully
planned disposal can reduce the effects of dredge and f£ill activities;

ladders and hatcheries can minimize the impact of dams on anadromous fish;
planned fresh water releases can enhance downstream habitats. Legislation
already exists to accomplish many of these management actions. It must be
used more effectively.

The pace of coastal developments is not anticipated to be slowed appreciably
in the future. Therefore, although adverse effects on fish habitat areas can
be reduced by improved management, some loss or degradation of these areas

can be expected to continue. To counteract these losses, habitats should be
restored and enhanced wherever possible. One of the goals of the Federal Water
Pollution Control Act Amendments of 1972 is restoration of water quality
"...which provides for the protection and propagation of fish, shellfish, and
wildlife and provides for recreation in and on the water..." The removal of
unnecessary dams can restore spawning areas to anadromous fish and fresh water
flows to estuaries. Technology is in the offing for enhancing areas of low
productivity, including the increase in net production of fish through the
creation of marshlands on open water dredge disposal sites, and by the con-
struction of artificial reefs.

Many salmonid hatcheries have been constructed to mitigate the effects of

dam construction. Additional hatchery production could enhance fish pro-
duction in rivers and in marine areas. Guaranteed minimum year-round releases
of water from dams could promote anadromous fish production in rivers sus-
ceptible to seasonal low flows. Existing mitigation programs may be insuf-
ficient to offset the lossés which are likely to occur even with improved
environmental management. Increased effort is necessary to reverse the

trend, and achieve higher levels of production.

In some areas it may appear that even if all feasible mitigation, enhancement,
and restoration efforts were to be taken, environmental changes would result
in destruction of habitats and in reductions in recreational fishing appeal.
In this event, the only solution may be to set aside those areas and forbid
destructive uses. The alternative would be to accept fishery and recrea-
tional losses. When a decision is made to protect habitat areas, legislation
exists to establish sanctuaries in which certain activities are permitted
under careful management control and regulation.

This recommendation has been developed to reduce degradation and destruction
of marine and anadromous fish habitats, without creating undue impediments

to essential development. The following actions are required to carry out

this recommendation.
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2.1 Improve the consideration given to fish habitats in key decision-making
processes. :

A number of federal and state laws have over the years been instrumental
in achieving habitat protection. Of these, the Fish and Wildlife
Coordination Act of 1958, as amended, the National Environmental Policy
Act of 1969, the Coastal Zone Management Act of 1972, and their counter-
part state laws provide opportunities to insure consideration of fish
habitat protection in marine development decisions.’

Full realization of this potential will require more effective application

of these laws in federal and state planning processes. For example, the

Fish and Wildlife Coordination Act requires that fishery values be consid-
ered in the thousands of federally constructed and approved marine and
estuarine development actions. But current federal and state programs

under this Act do not provide sufficient information and adequately devel-
oped recommendations needed in the majority of actions. The National
Environmental Policy Act has been effective in improving the consideration

of fishery resources in environmental impact statements and subsequent
decisions on federal actions. However, the Council on Environmental Quality
in its 1973 Annual Report expressed concern about inadequate discussions of
impacts, inadequate treatment of reviewing agencies' comments, and inadequate
consideration of alternatives and their impacts in a large number of environ-
mental impact statements. Finally, carefully developed State Coastal Zone
Management programs, prepared under the Coastal Zone Management Act of 1972,
have the potential to effectively conserve vast amounts of fish habitat. Active
participation by federal and state fishery agencies is needed to assist in
development of these plans.

The National Coordinating Committee on Fish and Wildlife and the National
Water Resources Coordination Program.l and others have stated that improved
application of these laws will require programs with emphasis in three areas:
(1) increased influence in the conceptual and planning phase of development
projeets; (2) improved review of specific permit or license requests; and
(3) intensified coordination of programs among state and federal fishery
agencies. To accomplish these the following actions are recommended:

2.1.1 Amend the Fish and Wildlife Coordinatiom Act of 1958, as amended,
to insure fuller coverage of actions affecting fisheries.

Amendments should include: (1) expand coverage to projects and development
of all federal and development agencies, including outer continental shelf

1/ This committee, composed of State fish and wildlife agencies, private
conservation groups, the Fish and Wildlife Service and the National
Marine Fisheries Service was formed in 1970 to develop and implement
the recommendations of the "Action Report-Conservation and Enhancement
of Fish and Wildlife in the National Water Resources Program."
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development; (2) include NOAA among agencies which are to be consulted on
fisheries impacts; (3) strengthen mechanisms for effective consideration of
fisheries, and (4) provide for transfer of funds from Federal construction
and licensing agencies to fish and wildlife agencies for conducting studies
and investigations required by the Fish and Wildlife Coordination Act.

2.1.2 State and Federal agencies concerned with developing or regulating
land and water use projects should develop policies and practices
which insure full consideration at all stages of the impact of
these projects upon fisheries. :

Fishery agencies should be consulted and their expertise used to formulate
policies and practices for development and regulatory agencies to insure
that the impact on fisheries of each program or project affecting fisheries
is analyzed from the outset, and at each appropriate stage. These policies
should insure that full impact analysis of the effects of projects and pro-
ject alternatives on fisheries be made in Environmental Impact Statements
prepared under the National Environmental Policy and analogous state laws.
In view of the importance of the coastal zone to the maintenance of fish
stocks, it is especially important that plans developed under the Coastal
Zone Management Act be fully reviewed by appropriate state and federal
agencies for fisheries impacts.

2.1.3 State and Federal agencies should develop measures to insure a
closer coordination in the review and monitoring of projects
and programs. ’

Agencies should enter into Memoranda of Understanding or other agreements

which will improve and expedite consideration given to fisheries habitats

in projects. These should define areas of responsibility, eliminate over-
lapping, and insure maximum coordination in appropriate areas.

2.1.4 State and Federal agencies concerned with reviewing projects for
their impact on fisheries should develop sufficient program
capabilities to insure adequate review.

Full consideration of fisheries values at each stage of project planning
and implementation can only be achieved if the concerned agencies have
sufficient trained staff and funding to:

(1) meet .their legal obligaticns.under .the. National Environmental
Policy Act, the Coastal Zone Management Act, the Federal Water
Pollution Control Act Amendments of 1973, and the Fish and
Wildlife Coordination Act as presently written, or as amended.
(See Recommendation 2.1.1)

(2) assist non—fisheries_agencies in planning the fisheries aspects
of projects.

The provision of adequate staff to meet these obligations will also speed

up consideration of projects and reduce the waste of time and funds which
result from delays.
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2.2 Mitigate losses of habitat, where possible, restore habitats lost
or degraded, and deveélop économically feasible enhancement
opportunities.

Some development agencies are .required to take actions which compensate

for adverse impacts on fish stocks and habitats resulting from their
programs or policies. The present requirements for mitigation are not
applicable to all activities that cause habitat losses and are inadequate
to assure compensation for all losses. Additional programs and policies to
restore and enhance fish habitats require the following actions:

2.2.1 Federal and state agencies responsible for development and regulatory
activities in marine, estuarine and anadromous fish habitat areas
should develop and implement policies under which enhancement and
restoration programs are instituted wherever administrative decisions
result in habitat loss or degradation.

2.2.2 State and federal fishery agencies should expand their capability to
provide development and regulatory agencies with technical information
and assistance for enhancement and restoration programs.

2.3 Establish sanctuaries, reserves or other systems when necessary
to protect critical fish habitats, production, and associated
recreational and esthetic values.

The surest way to perpetuate fish habitat areas in an unspoiled condition

is to obtain title to them and establish them as sanctuaries, or under

other designations that preclude degradation and alteration. A number of
federal statutes exist which permit the preservation or protection of land
and water areas in such a manner. These include: the Marine Protection,
Research, and Sanctuaries Act of 1972, the Coastal Zone Management Act of
1972, and National Wildlife Refuge System Administration Act of 1966. The
Endangered Species Act of 1973 (Section 7) provides for the identification
of critical habitat of threatened or endangered species and the need to
consider its preservation.in sanctuary proposals. The intent of Title III
of the Marine Protection, Research and Sanctuaries Act of 1972 is to pre-
serve or restore coastal marine areas for conservation, recreation, ecological
and esthetic values. Title III provides an opportunity for state and federal
agencies, and non-government interests, such as the commercial and recrea-
tional fishing industries, private conservation clubs and societies, etc.,
to identify important proposals, develop information relevant to their
support, coordinate with other agencies and interests, and represent fish-
eries values and interests, as the proposals proceed through the various
stages of nomination, official designation, and development of rules and
regulations regarding each proposed area. Support for such proposals by
fishery agencies would facilitate the establishment of such areas, while
passive or inactive support would result in fewer and smaller protected
areas and less protective rules and regulations for managing them. In order
to increase the Nation's reserve of protected marine habitat areas, the
following actions are recommended:
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2.3.1 Federal and state fishery agencies adopt and implement policies in
support of appropriate proposals for the establishment of parks,
refuges, and particularly marine sanctuaries under Title III,
which would permanently protect and preserve fish. habitat.

2.3.2 1In its role of administering proposals for marine sanctuaries under
Title III, NOAA's Office of Coastal Zone Management should call upon
state and federal fishery agencies for information and guidance
regarding fishery resources throughout the process, from sanctuary
nomination to development of rules and regulation.

2.2.3 Federal and state fishery agencies should inventory and describe all
significant fish habitat areas, including critical areas of threatened
and endangered species, within their respective jurisdiction in order
to provide basic information and, where appropriate, to make proposals
for protected areas.

2.4 Improve the extent, quality, and dissemination of information required

for effective fish habitat conservation.

In order to give proper consideration to the impact of development actions
upon fisheries and their habitats, decision-makers need reliable assessments
of their probable biological, economic and social consequences. Frequently
these kinds of information are deficient, leading to inadequate consideration
for fisheries and delay and waste in considering proposed developments. To
overcome this, sufficient research must be undertaken to give information
needed for equitable and wise decisions. The scope of the problems faced in
maintaining and restoring fisheries habitats is immense, and the research
resources are relatively small. It is therefore, essential to insure that
research undertaken is directly responsive to the most important long and
short term problems. The Regional Fisheries Management Organizations
described in Recommendation 1 could provide centers for regional guidance to
evaluate ongoing and future programs of agencies and institutions conducting
habitat and environmental research and suggest how their relevance may be
increased.

In addition to research information, agencies responsible for environmental
decisions concerning coastal development and pollution are in need of
detailed quantitative information on the extent of existing habitat and

the rates at which degradation is occurring. This is needed for reasoned
administrative judgments concerning: trends in habitat losses due to degra-
dation; program staffing and funding needs; and assessing social and economic
fishery losses.

Follow-up and monitoring programs are needed to determine how previous
decisions worked. What was the short and long range effectiveness of
alternative techniques for reducing envirommental losses. Such evaluations
would increase the effectiveness of fisheries agencies recommendations in
future decisions on similar and related projects.
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The success of habitat conservation programs will depend a great deal on
the attitudes and actions of an informed public. Efforts are needed to
provide the public with continuing, readily available factual information
on important aspects of fish habitat comservation.

To reduce the deficiencies in information, its collection, and its
dissemination, the following actionsare recommended:

2.4.1 Increase the relevance and level of research programs on problems
facing habitats to the level needed for effective environmental
decisions.

The direction and relevance of research programs to provide for the effective
conservation of fish habitats including enhancement programs should be insured
through: (1) establishing multi-agency regional coordinating committees to
identify high priority research needs; (2) conducting periodic inventories

of habitat areas to determine losses at local, state, regional and national
levels, using guidelines established cooperatively by state and federal
agencies; (3) monitoring and assessing the short and long range effects of
previous decisions on fisheries habitats. To meet these needs state and
federal fisheries agencies should improve and expand their in-house research
programs, and encourage increased work on priority problems by regulatory
agencies, the National Science Foundation and universities.

2.4.2 Dedicate a portion of revenues obtained from Outer Continental Shelf
(0CS) leases to support research of the effects of OCS development
on marine fishes and their habitats.

Little information now exists to predict the effects on fishes of ecological
changes which could result from development of the OCS. With increasing
development it is essential to obtain information which can be used to permit
O0CS activities to be designed so as to produce a minimum effect on fisheries
resources, their habitats, and their harvesting.

2.4.3 State and federal fishery agencies should increase their habitat
information and insure its ready and timely availability to other
agencies whose plans and decisions affect fish and fish habitats,
to the scientific community, and to the general public.

Many state and federal agencies, universities, associations, and others
collect habitat information through research, surveys, regulatory procedures,
hearings, etc., to serve particular needs. Much of this information would
be of value in related studies and in decision-making. The exchange of such
information between concerned groups is essential to maximum progress in
conserving fisheries habitats. In addition, it is important that where
possible, and as rapidly as possible, such information should be readily
available in readily understandable forms to the general public.
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TO STRENGTHEN -THE U,S. COMMERCIAL FISHING INDUSTRY

Recommendation 3. Strengthen the U,5. commercial industry to enable it to

provide increased supplies at .competitive prices,

3.1 Establish an effective fishery development program to enable the U.S,
comuercial fishing industry to enlarge its share of markets through
increased productivity, lower costs, and increased acceptability of
fishery products to the consumer,

3.2 Design fish management plans and revise unnecessarily restrictive
regulations to permit increased industry efficiency and lower pro-
duction costs,

It was noted in the introduction that U,3. commercial fish landings have
remained essentially static over the last 25 years. Although the catch of
several species has risen, the increases have been offset by declines in
other species. At the same time world catches have tripled and foreign
catches within 200 miles of U,S, coasts now exceed the U,S. catch, More-
over, the U,S, consumption of both edible and total fishery products has
nearly doubled over the same time, The paradox is that there are ample
resources off our shores, With the likely advent of extended fisheries
Jurisdiction, the United States will gain control of these stocks and be
able to obtain preferential access to them, How can the U,S, commercial
industry take advantage of this situation working within the need for sound
conservation and the growing demands of recreational fishing?

Some U,S. commercial fisheries, such as tuna and shrimp, have shown steady
growth over the years. But many of the fisheries which will come under U.S.
management will consist of species for which the U,S, industry has not com-
peted successfully in the market against foreign, often subsidized, fisher-
men, Also included will be species for which the U,S, consumer has shown
limited interest., One key then is to provide the opportunity for the indus-
try to operate more competitively through increasing productivity. The
second key is through consumer education, product developmenty and marketing
to increase consumer awareness and accepbance of species presently subject
to limited commercial fishing, This can be done through comprehensive, well
organized, cooperatively designed programs of fishery development, and by
modifying laws and regulations which lead unnecessarily to inefficiency in
fishing and processing.

3.1 Establish an effective fishery development program to enable the U,S,
commercial fishing industry to enlarge its share of markets through
increased productivity, lower costs, and increased acceptability of
fishery products to the consumer.
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Some of the actions needed to expand the U.S, commercial industry lie in

the fisheries management area. They include restoration of resources, assur-
ance of continmuing stocks, development of aguaculture, and possible limited
entry programs. These are discussed elsewhere in this document. However,
even with these actions, the U,S., industry will still be in competition with
foreign products.

If industry is to compete more successfully for domestic and foreign markets,
it will have to improve and diversify its present operations. Joint govern-
ment-industry fisheries development programs are proposed, These will pro-
vide the necessary technology, information, and financial support to create
this opportunity. In such programs, the fishing industry, government agen-
cies, and universities must join together in innovative action directed

toward more complete and efficient use of resources. Development and resource
management should be regarded as two aspects of movement toward a single
objective--the rational utilization of the resources,

For the most part, the problems of fisheries development in the United States
have had no more than piecemeal casual analyses at the various government
levels, Successful fisheries development can be complex, and examination of
only a small aspect of a total system may leave the real problem untouched.
To avold such limited strategies, fisheries development should be based on
comprehensive studies of the needs of complete catch-to-market systems for
particular fisheries. They must identify the impediments to growth and pro-
vide means to establish sound, self-sustaining industry programs,

One reason this approach has not been taken in the United States is that
government has not yet adequately recognized seafood as an important contri-
butor to this Nation's total protein and food supply., Its efforts to stimu-
late seafood production have been small in comparison with the substantial
and continuing investment in agriculture which has made the United States the
leading food producer in the world, Similar support to the U,S. commercial
fishing industry could do much to change this situation,

A figheries development program includes several kinds of activities designed
to increase supplies through cultivation of latent fishery resources-and to
increase productivity:

o Status-of-stocks information obtained by resource assessment, coupled with
information acquired from commercial fishery interests, provides a basis
for decisions on those fishery resources that offer potential for commer-
cial development.

o An exploratory fishing program which involves gear development, testing,
and demonstration provides specific information on target species which
have been identified for fishery development.

o Product and processing research is aimed at fuller utilization of fishery.
products having a potential demand by: (1) increasing the level of quality
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of fishery products available to the consumer; (2) developing acceptable
new product forms; (3) improving transportation and storage of fishery
products (e.g., improving the holding characteristics of the product and
developing better shipping methods); and (4) improving processing methods
(e.g., mechanization of shipboard and processing operations). The net
effect is to use a wider variety of raw materials to make available lower
cost, more varied, and higher quality products in the marketplace.

o Marketing services and trade and consumer education complement industry
efforts in the introduction of such new species and new products into
the domestic or foreign markets.

o Economic analysis, including market research, provides a basis for
decisions throughout the fishery development process, including the
evaluation of investment alternatives, the establishment of fishery
development priorities, and the assessment of risks affecting invest-
ments made by the industry.

3.1.1 By legislative action reaffirm the national interest in a strong U.S.
fishing industry and provide means to enable the industry to supply
an increasing share of fishery products consumed in the United States.

General authority for the Federal Government to conduct fisheries development
is contained in several pieces of legislation. However, more specific legis-
lation will reaffirm the national concern for the industry, provide means for
fisheries development, and clearly delineate the Federal Government role.

3.1.2 Establish regional advisory groups to study regional needs and propose
priorities for development programs.

Regional industry-government advisory groups would study current regional
needs, propose priorities for the development of specific fisheries, and
determine general courses of action needed to implement the progress. They
would take into account studies made under the "Eastland Resolution"
inquiries, by the Senate Ocean Policy Study, by NMFS internal studies, Sea
Grant and other university findings, and other relevant reports. Advisory
groups would either be part of the proposed regional organizations which
will be involved in the management of fisheries, or would be separate but
work closely with such management organizations. Where appropriate, the

existing network of Sea Grant's Marine Advisory Service should assist in
the studies.

3.1.3 Implement development programs, where appropriate, through
cooperative government-industry action.

Development programs implemented through joint action between government
and industry have much potential and value. The advantages of joint
industry-government ventures are that they: (1) insure that the right
questions are asked from the standpoint of both industry and government;
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(2) utilize commercial vessels, gear, and fishermen in fishing trials so that
results are representative of what can be expected from a commercial fishing
operation; (3) utilize industry facilities to test-process species, thereby
guickly determining their suitability for domestic and export markets; (U4)
collect scientific data to permit govermment to assess the management and
utilization aspects of a potential fighery; (5) jointly execute programs de-
signed to place new or additional products into the market; and (6) insure
the industry will have immediate access to the data.
The concept of joint ventures does not necessarily mean a 50-50 sharing of
“all development costs between industry and government. Certain areas of
basic experimental regearch to test the feasibility of ideas are a proper
function of government. The many small enterprises, both in harvesting and
processing, need such information to move into the practical gpplication
stage. Therefore, industry would not be expected to provide half of the
development funds in all cases. There are many ways industry may contribute
to these programs in kind. Examples are in giving practical advice; in do-
nating vessel time for experimental gear development and demonstration fish-
ing; in providing adequate samples of specles for processing research, product
development, and market testing; in use of plant facilities for developing new
or improved processing technigues and demonstraticns; and in participating in
market testing of new products. Ultimately, industry investment will far ex-
ceed govermment development funding.

3.1.4 Expand programs of fishery technology including harvesting, handling,
and procesging, to increase productivity and quality and decrease cost
and waste,

The technology that converts soybeans to protein food additives, simulated
meat products, and food extenders can be developed similarly for a greatly
expanded utilization of fishery resources, Many species of fish off U.S.
coasts are small, bony, laborious to prepsare, cily, strong-flavored, or un-
appealing in color and appearance, These fish need completely new processing
techniques to convert them to acceptable food products. Processing technology
developed and tested in government laboratories to date indicates that attrac-
tive processed food products having little resemblance to the original fish
can be produced by means now under development, Cooperative tests with meat
processors have shown that minced fish flesh up to 10 or 15 percent by weight
in a cured or processed meat product is a practical and desirable possibility.
Government development tests have shown that minced fish flesh has excellent
functional properties needed for producing a variety of shaped or molded pro-
ducts and snack foods with a wide range of textures and flavorings. Labora-
tory research has produced fish protein isolates and modified proteins that
are as§ far removed from the original fish an imitation bacon is from the ori-
ginal soybean. Fish emerges as an exciting and practical new raw material
source of protein, capable of many varlations.in use,

As new species are developed, modification and testing of new fishing gear
will be needed, Shipboard handling and storage methods'to maintain top
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quality must be determined for species which have not traditionally been
taken. Freezing characteristics and new packaging requirements must be
studied if quality 1s to be maintained throughout the marketing chain,

3.1.5 Redirect and strengthen financial assistance programs for fisheries.

The capital intensive fishing industry is generally unable to finance its
production equipment in the private debt capital market over a period com-
mensurate with the useful life of that equipment, The private capital mar-

ket assigns fishing vessel financing to a high-risk category, The industry
usually pays a premium cost for debt capital with shorter than justified
maturities, Fishing enterprises are characterized by large fluctuations in
earnings potential, which keep working capital reserves marginal and prevent
accumulation of equity capital reserves for replacement of production equip-
ment, Any attempt approaching full domestic utilization of fisheries resources
within an extended jurisdiction will require extensive amounts of new capital
for both the harvesting and processing sectors, This will often constitute a
high-risk venture capital situation, The approach of guaranteeing private
credit would be the most appropriate Govermment role for major capital pro-
jects. The most appropriate role for Govermment in the area of equity capital.
accumulation would be tax deferrals. Grants to stimulate research and devel-
opment and low-interest long-term direct loans for commercial pilot ventures

in fisheries development are generally not available, A number of Government
agencles provide a variety of financial programs but a comprehensive program
to meet the future needs of fisheries does not exist, and should be established,

3.1.6 Provide econcmic and marketing information to define opportunities for
the introduction and expansion of the use of underutilized species.

Broader consumer demand patterns can be developed by innovative and compre-
hensive seafocd marketing and education programs. An effective national
program is reguired which ccordinates the skills and experience of everyone
concerned in various industry, state, and Federal marketing activities.

Such a program will enhance the fish marketing capabilities of the various
cooperators, The development of consumer educational material which acquaints
the public with the valuable mutritional qualities of fish and shellfish can
do much to expand the consumption of fishery products., Likewise, educational
material can inform the public of the availability of -new species and product
forms resulting from the development of underutilized species., Marketing
efforts at all levels--Federal, state, and industry--can be guided more effec-
tively if there is a background of basic marketing research, This would
include such areas as characteristics of consumer demand and the market
structure and flow of fishery products from dockside to the consumer's table,

3.1,7 Provide technical assistance, grants, and loans to assist in establish-
ing fisheries cooperatives for low-income fishermen,

Fishery cooperatives can provide the individual fisherman, who is essentially

a small businessman, with economies of scale in purchasing supplies and trans-
porting fish, a marketing organization, and tax advanteges, Through a
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cooperative, members jointly perform and obtain services which individuals
could not perform and obtain alone,

3.1.8 Undertake a comprehensive review of tariff and non-tariff barriers
and their impact on U.S, trade in fishery products and recommend
modifications to benefit the industry,

Under the General Agreements on Trade and Tariffs (GATT) there has been a
general relaxation in world trade barriers, ' 'This has been a consistent

policy of the United States since the 1930's, Tariffs have declined steadily
‘on U.,S, imports of fishery products. In 1973, the average ad valorem rate

was only 1.6 percent of the value of all fishery imports. The low average

rate on fishery products is because many items are received duty-free. A

few items have relatively high tariff rates with one commodity having a rate

of 35 percent., In contrast, the average rate for all other U,S. imports was
more than 3 times higher, Other nations of the world have not been as generous
in reducing their fisheries tariffs., In recent years, many nations have

actually raised their tariff rates in order to protect their fishing industries,

As the U.S., dependence on fishery imports grew over the years, several studies
were undertaken to determine if economic hardship had resulted. There have
been four groundfish fillet investigations before the International Trade
Commission (formerly U.S, Tariff Commission). The Tariff Commission also con-
ducted studies on canned sardines and shrimp. In addition, there were exten-
sive Congressional hearings on shrimp imports. In half of these cases, the
Tariff Commission ruled in favor of the domestic industry. But, in two of

the three cases, the decision was made not to raise tariffs, Five of the six
studies were conducted in the 1950's or early 1960's, Each dealt with speci-
fic fishery products, With a new round of GATT negotiations just starting,

it would be appropriate to review thoroughly all tariffs affecting U.S. imports
and exports of fishery products. Such a study has never been undertaken, It
would be valuable for U,3, negotiators at GATT over the next three or four
years. The study should make recommendations as to how tariffs should be
modified to salleviate any hardships experienced by the U,S, fishing industry

as a result of other nations' direct or indirect subsidization of their fishing
industries,.

3.1.9 Fund development programs through apportioning 100 percent of the
tariffs on imported fishery products for this purpose.

The Saltonstall-Kennedy Act of 1954 directs the Secretary of Agriculture to
transfer annually to the Department of Commerce 30 percent of the gross re-
ceipts from customs duties collected on fishery products. Such funds are to
be used for: (1) promoting the free flow of domestically produced fishery
products by conducting a fishery educational service, and technological,
biological and related research programs; (2) purchasing, constructing,
equipping and operating vessels or other facilities for conducting this re-
search; and (3) developing and increasing markets for domestic fishery
products and to conduct biological, technological or other research pertaining
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to American fisheries., If this éhare were increased to 100 percent, funds
would increase from $8 to $10 million per year to asbout $25 to $30 million
per year based on present import levels.

3.2 Design fish management plans and revise unnecessarily restrictive
regulations to permit increased industry efficiency and lower pro-
duction costs. '

If a fishery is managed to conserve the resource, the amount of fish which
should be caught in one season will be relatively fixed by regulation,
Fishermen respond to such regulations by employing fishing strategies de-
signed to increage their shares of the fish available--by using bigger and
faster boats, as in the tuna fishery, or by using more gear, as in the
lobster and crab fisheries, These strategies may increase the individual
fisherman's share of the catch, but they do not increase the total catch.
The result is overcapitalization, a situation in which the sum of individual
efforts to achieve efficiency leads to inefficiency of the total fleet, and
the average cost of harvesting the fish is higher than it need be, In over-
capitalized fisheries, profits are marginal, the probability of business
failure 1s high, and the long-run prospects for fishermen to make a decent
living are not good,

A solution to this problem is a limited entry program which limits the number
of fishing units participating in a fishery in order: (1) to create an en-
viromment in which technological improvement results in overall gains in
fleet efficiency and to society; (2) to insure a healthy economic climate in
the fishery; and (3) to terminate fishing strategies that are at odds with
the goal of conserving the resource.

In a number of fisheries limited entry is not an appropriate management meas-
ure at this time, The costs of applying entry control to these fisheries
would not produce equivalent benefits, There are two types of fisheries

that can benefit from controlled entry. One is the traditional, well devel-
oped, higher-value fishery, The second consists of those fisheries in which
a considerable growth of fishing effort may be expected in the near future.

3.2,1 Limited entry should be considered as a management tool for applica-
tion to those fisheries in which overcapitalization exists or in which
there is good likelihood that overcapitalization will develop.

3.2.2 BSocio-economic base studies should be conducted to determine whether
limited entry should be applied to each particular fishery under con-
sideration, and to develop grass-roots understanding and support for
it,

3.2.3 If limited entry is to be employed; it should be implemented by the
agency responsible for managing the fishery as discussed in Section 1.6.
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3.2.4 Exiéting state fisheries management regulations that do not fulfill
a management purpose or that impose unreasonable inefficiencies on
a fishery should be repealed or modified.

To the extent possible, regulations should avoid imposing inefficiencies on
a fishery. Wherever possible, they should be designed to lessen conflicts
between different user groups and different types of gear. Enforcement
aspects should be considered in the development of regulations. These
actions will lessen the cost of management, make it more efficient, and
reduce the burden and cost on the industry. °

3.2.5 Give State marine fisheries agencies adequate authority to manage
marine fisheries resources effectively and efficiently.

In a number of coastal States, existing laws or the lack of appropriate
statutory authority limit the fisheries agency's capabilities to manage
fisheries, The greatest need in some States is for the fisheries agency

to have adequate regulatory authority. In these States most if not all
management regulations can be implemented only by legislation, but the delay
and uncertainty associated with management by legislation usually prevents
effective action, since most legislatures meet for only a few months a year
and in some States only every other year.

The general goal is to achieve strength and direction in management. Some
coastal States need: (1) to broaden fisheries management to include economic
and social as well as biological objectives; (2) to mandate, rather than
simply to permit, close cooperation with the Federal Govermment; (3) to
require licensing of resource users and adequate catch reporting; (4) to
encourage advisory contributions from resource users, conservationists, and
others interested in decision-making and regulatory processes; and (5) to
establish effective penalties or deterrants to violation of regulations,

with provision, where appropriate, for reciprocity with adjoining States in
enforcement activities in boundary waters.

Objectives and provisions such as these are reflected in the suggested
legislation mentioned earlier, the proposed '"Marine Fisheries Management
Act" developed by the Council of State Govermments and distributed to the
legislators of the fifty States. Each State fisheries agency should com-
pare the statutory basis of its own operation with the provisions of this
suggested act and seek adoption of those parts that will improve its capa-
bilities for fisheries management.

3.2.6 Minimize the imﬁact’of unnecessarily restrictive laws and
regulations on the U.S. fishing industry.

The recommendation applies to laws and regulations other than those concerning
fisheries management. The growth of Government rules and regulations in the
1960's and 1970's has been considerable. Since the cost of many requirements
falls more heavily on small companies, the structure of the U.S. commercial
fishing industry with its large number of small enterprises, makes it parti-
cularly sensitive to the added requirements and costs resulting from
Government regulations. For example, the Environmental Protection Agency (EPA)
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has stated that 38 percent of all fish processing plants should be exempted
from its effluent limitation guidelines because these plants.would go out
of business 1f forced to meet its requirements. Even with these exemptions,
EPA estimates that 16 percent of all plants will be forced to close because
of its regulations. Not only do new requirements add substantially to
operating costs, directly, but they divert increasing amounts of company
time, funds, and effort from their primary function. This is further com-
pounded by the fact that regulations from different agencies frequently
conflict, but that means to resolve the conflicts are inadequate. In
particular, requirements of safety, public health, and waste disposal are
at times incompatible in both principle and application. No mechanism
exists to assess the total impact of all rules and regulations on the
seafood industry. Individual regulations by themselves may have relatively
little impact; however, the cumulative effect could be significant on a
large segment of the seafood processing industry.
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T0O IMPROVE MARINE RECREATIONAL FISHING OPPORTUNITIES

Recommendation 4: Improve opportunities for participation in marine
recreational fishing.*

4.1 Expand and accelerate research needed for the improved management
and use of recreational fisheries, and improve the distribution
of information thus obtained.

4.2 Increase the amounts and kinds of fisheries resources available
for recreational use.

4.3 Increase access for anglers and recreationists to shorelines, waters,
and fish.
4.4 Determine the needs of commercial enterprises for assistance in

developing access, facilities, and services upon which marine
recreational fishermen depend.

Marine recreational fishing, which here includes the harvesting of shellfish
as well as finfish for personal use, has become a major marine activity in
the United States. The supply of supporting services and products has
become a major industry. Programs are needed to insure that the rapid
increase in demand and effort do not decrease satisfaction of marine
fisheries recreation, or limit future marine recreational opportunities.

The starting point is in broadening the presently limited knowledge and
understanding of the factors affecting the well-being of stocks of fish
presently or potentially of interest to marine anglers. Such information

is urgently needed to insure the maintenance of stocks, their fair allocation
to all users, and their use and appreciation by anglers. To avoid increasing
congestion, additional shoreline and marine access for fishing must be
developed, making opportunities available to as many geographic, economic,

and social groups as possible. This policy is especially important in coastal
metropolitan areas where access to shorelines and waters is limited, and
where recreational opportunities are most needed. However, care must be

taken that development of recreational access is undertaken in an ecologically

sound manner that fully considers the preservation of estuarine and shoreline
habitats.

Few studies have been made of the social and economic values of marine
recreation. Such studies are needed to permit a better evaluation of the
relative economic contributions and position of marine recreation. Present
funding arrangements for fishing facilities and research management programs

* In all subsequent uses in Recommendation 4 the words fishing, fishermen,
fishery, or anglers mean "marine recreational fishing" or "marine
recreational fishermen" unless otherwise qualified.

57



are inadequate. The development of programs to provide better and more
enjoyable fishing to more people, now and in the future, will require addi-
tional funds. Fishermen must help through the purchase of licenses, to
meet the costs of providing the benefits they receive.

Volunteer assistance of fishermen and their organizations in research,
development, and environmental monitoring could further contribute to the
well-being of the environment and the living resources fishermen enjoy.

Such assistance programs should be developed and used wherever feasible.
Findings of research should be prepared in popular forms. These should be
speedily distributed, not only to respurce managers to conserve the resources
better and to optimize the use of the resources, but to anglers, commercial
fishermen, conservationists, and the general public, to increase public
understanding, knowledge, and enjoyment.

Information for development of additional fishing opportunities and the
improvement of services should be made available by resource mangement and
economic development agencies to the private sector to enable them to serve
the public better. Consideration should also be given to extending existing
financial assistance programs to economic activities that support the activ-
ities of anglers. '

Other social benefits derived from living marine resources are enjoyed by

many people who do not participate in angling, but are concerned about con-
servation of all living marine resources, and the maintenance of the marine
ecosystem. Fisheries management agencies must be aware .of these other social
benefits and concerns, and manage the utilization and conservation of fisheries
resaurces on the basls of consideration of whole marine ecosystems.

4.1 Expand and accelerate research needed for the improved management
and use of recreational fisheries, and improve the distribution of
tnformation thus obtained.

4.1.1 Increase biological research on recreational fishes and their ecology,
develop information in suitable forms, and distribute to resource
managers, fishermen, and the interested public.

Better and more extensive biological information on marine recreational
fishery populations will improve management, utilization, and conservation

of these resources. Where stocks are subjected to competing uses, under-
standing of the complex interrelationships will improve regulation of

multiple fisheries, minimize conflicts between competing users, and help the
general public to understand better the principles and effects of management
policies. Stocks that could provide greater fishing opportunities can be
identified as possible targets for fishermen. This will not only increase
recreational opportunities, but help relieve pressure on local, heavily-fished
stocks, and utilize available stocks more effectively and fully. The neces-
sary research should be conducted as part of the arrangements discussed in
Recommendation 1.4. Much of the research information now produced is available
only to scientific and management audiences. Ready and prompt access to it in
popular forms by fishermen and others will greatly increase its use, and the
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enjoyment of fishing. A significant responsibility for this could be
undertaken by Sea Grant universities and the associated marine advisory
service.

4.1.2 Establish and maintain a nation-wide data base on fishermen, their

fishing efforts, catches, expenditures and the disposition of their
catches.

Insufficient information is available on the effects of recreational fishing
harvest on the stocks to permit management for optimum recreational oppor-
tunities and benefits. Data are needed on the numbers of anglers; fishing
effort in terms of angler-days, the locations and methods of these efforts;
catches by species, numbers, and sizes; direct expenditures for fishing at
the fishing sites and indirect expenses elsewhere; disposition of catches
(released alive, tagged and released, eaten, sold, given away, or wasted);
and perhaps information on the satisfaction and fishing preferences of anglers
of different backgrounds, ages, and locations. All this information will
greatly assist management agencles in responding to fishing needs and using
the productivity and benefits of marine fishery resources most effectively.
The design and execution of the surveys of fishing activities should be
coordinated on a national basis to insure €omparability. - In cases where
efforts must be increased to meet additional federal requirements for infor-
mation, the extra costs should be supported. by supplemental federal funding.

4.1.3 Develop and maintain valid and current economic evaluations of
recreational fishery resources, activities and potentials.

Improved measures éf the economic values of activities associated with marine
recreational fishing are needed for environmental and resource management
decisions. This information is important in the development of management
plans, especially where conflicts between competing resource-users must be
resolved., These measures must be coordinated nationally for uniformity and

applicability by federal agencies in close cooperation with state agencies
and academic researchers.

4.1.4 Develop a nation-wide cooperative state/Federal licensing system
for marine fishermen, as discussed in 1.8.2. The income should
be allocated to the state and Federal management agencies.

Programs to meet the needs and wishes of marine anglers are low on the
priority lists of many marine fishery agenices. This is partly due to
lack of information on how important angling is to how many people, but
primarily to the absence of adequate funding to undertake such programs.
Additional funding is needed for recreational research, and management,
purchase of shoreline properties, construction and maintenance of adequate
facilities, securing improved access, and other programs to maintain and
enlarge marine recreational opportunities.
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A nation-wide cooperative state/Federal licensing system for marine
recreational fishing will not only provide improved documentation of
anglers, it will assist in funding these benefits needed by anglers.

It is estimated that an annual license fee equal to 2 or 3 percent of the
annual expenditure of the average marine angler will provide sufficient funds

to pursue many of the programs necessary to maintain angling opportunities
and satisfaction. .

A uniform registry of licensed marine anglers, not now available, also will
provide more equitable allocation to marine recreational fisheries of the
taxes levied on all fishing tackle sold in the United States under Federal
Aid in Fish Restoration Act (16 U.S.C. 777-777K). All states require
licenses for fresh water angling, but relatively few for marine angling.
Thus some states with large but uncounted marine angling populations do not
receive an equitable portion of the funds which are allocated from this
source on the basis of the number of anglers licensed in each state.
Reciprocal recognition of the licenses of neighboring states in all inter-
state border waters should be considered.

4.1.5 Enlist the aid and participation of marine recreational fishermen

and their organizations in research, development, and environmental
monitoring programs.

Voluntary involvement of concerned fishermen and their organizations in
certain aspects of research programs could provide valuable assistance to
fisheries agencies. Such activities could include catch-tag-and-release of
game fishes, the early reporting of environmental disturbances, gathering

of participation and catch data. In special instances, physical help might

be given in research programs and developing facilitles such as artifical
reefs, boat-ramps, and shoreline fishing sites. The feedback to the volunteer
fishermen of the results of their efforts must be assured. The capability for
this already exists in the Marine Advisory Service.

4.2 Increase the amounts and kinds of fisheries resources for recreational
use.

4.2.1 Insure that management agencies give full consideration to
recreational interests in allocating resources.

Fisheries management agencies should give consideration to the increased
recreational uses of marine resources. Since approximately 90 percent of
marine angling and personal-use shellfish harvesting occurs in state ter-
ritorial waters and shorelines, most of these considerations will be at the
state level. In addition, important recreational target species migrate
into international waters, especially the billfishes, tunas, salmons, and
many others that spend part of their lives in offshore waters. Many of these
stocks will be managed by the recommended Regional Fisheries Management
Organizations. Management decisions must be preceded by opportunities for
all interested parties to present their viewpoints. (See also
Recommendation 1.3.3.)
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4.2.2 Improve the abundance and availability of recreational fishes
by use of aquaculture, transplantatiom, artificial reefs, and
other management techniques.

In specific instance and locations, application of one or more of the
above techniques could be used to augment the abundance and availability
of recreational fish stocks. In locations where environmental conditions
have deteriorated, in highly industrialized harbors for instance, trans-
plantation of fish and shellfish may help replace lost resources. If
environmental qualities have been restored, efforts to reintroduce the
former resident species can be undertaken. If the environment has been
permanently changed, introduction of other species that can accept or
adapt to the existing environmental conditions can be considered. In
every case, full and critical evaluation of all possible effects must
precede such introductions.

Additional artificial reefs, especially in accessible, near-shore locations,
could provide more opportunities for angling and improve resource productivity.
In the artifical propogation of some anadromous and migratory species,
selection of stocks with unique migratory habits may provide additional
fishing opportunities over longer periods of time, and prevent exposure of
the fish to competing harvesters. The improvement of habitat considerations,
discussed in Recommendation 2, can play an important part in improving the
abundance of recreational target species and the esthetic qualities of marine
recreational opportunities. Such projects should be undertaken through the
cooperative efforts of appropriate regulatory and developmental agencies and
all interested parties. TFederal funding should be considered to assist in
initiating cooperative programs. The states involved should then gradually
assume the major portion of the support in their continuation.

4.3 Increase access for anglers and recreationists to shorelines,
waters and fish. ’

4,3.1 Develop and up-to-date national inventory of marine access and
supporting facilities.

One of the major limitations to optimum recreational use of marine fishery
resources 1is inadequate information on where they are, and how they can be
reached. Surveys of available public access areas by number, location, and
description should be continued or initiated where needed, on a cooperative
basis by state, federal fisheries or recreational-management agencies or by
private organizations involved in recreation and travel. The results should
be distributed by public agencies or the private communication media, as
appropriate, for use by fishermen and other marine recreationists. This
information would also provide a basis for determining use patterns, future
needs, and where best to develop additional access.

4.3.2 Develop and maintain additional public access.
Access to publicly owned shorelines is frequently restricted. The reasons
for such restrictions should be reevaluated and, if not now valid, the areas

should be opened and developed for recreational fishing. Access is especially
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needed in or near densely-populated cities, and especially for the use of
juveniles, the elderly, the physically handicapped, or the economically
limited, who cannot travel to other areas for recreation. Public works
such as highway bridges, levees, and breakwaters, could be modified to
provide fishing sites. Public docks should be developed and maintained

as safe fishing sites.

State agencies with responsibilities for developing and maintaining shoreline
access should be encouraged and aided in their efforts to provide additional
access. Development of artificial reefs in the immediate vicinity of these
access areas and fishing sites should be part of the overall plan. User fees
to support development and maintenance of access facilities could be con-
sidered where general funding may be insufficient.

4.4 Determine the needs of commercial enterprises for assistance in
developing access, facilities, and services on which marine
recreational fishermen depend.

4.4,1 Inventory commercial operations providing services to marine
recreational fishermen and evaluate their contributions to
local and national economies. ’

Establishing sound management policies and decisions in respect of
recreational fisheries is limited by a lack of information on the eco-
nomic aspects of the expenditures of fishermen and the contributions to
the economy of the commercial enterprises supporting them. More complete
and accurate information is needed to provide a basis for rational and
equitable management decisions,

To insure national uniformity and application, surveys to obtain such
information should be designed and initially funded by a federal agency,
working closely with the Regional Fisheries Management Organizations. They
should be conducted by appropriate state agencies or through federally funded
contract studies when states cannot undertake them,

4.4.2 Determine whether assistance to the private sector is needed to
supplement public access, support facilities, and services.

Most fishermen rely on supporting services and facilities provided by the
private sector. In many localities where public access and facilities are
overcrowded during the fishing season, opportunities exist for the private
sector to absorb part of this additional demand without adding to the tax-
payers' expense. '

Appropriate state and federal agencies should cooperate in studies to
determine the needs for additional developments, the kinds that could be
provided by the private sector, and how and to what extent management and
development agencies should assist. ‘

62

: . . . 5 " i
o 58 Oy S N W 8 .

-« -' - -‘ -’

-v -» - ~» - -



. | L 3
-; -

¢ i
am an o8

.l O

i )

TO MEET PROJECTED CONSUMER DEMANDS

Recommendation 5: Insure the availability to the U.S. consumer of supplies
of wholesome fishery products from U.S. sources sufficient to provide for
projected increases in consumption.

5.1 Increase U.S. commercial landings by 2.3 billion pounds by 1985 to
provide for the projected increases in U.S. consumption.

5.2 Encourage the development of public and private aquaculture for
selected species of fish and shellfish.

5.3 Assure the wholesomeness and identity of fishery products to U.S.
consumers through a comprehensive program of inspection of U.S. and
foreign production facilities and supplies.

5.1 Increase U.S., commercial landings by 2.3 billion pounds by 1985 to
provide for the projected increases in U.S. consumption.

This recommendation addresses the sources of supply which are now or can be
made available to meet future increases in U.S. consumption. It identifies
the actions designed to make available (fish stocks sufficient) to enable
U.S. harvesters to increase landings by 2.3 billion pounds in the next ten
years. It makes the following assumptions: The United States will in the
near future extend its fisheries jurisdiction. It will manage its fisheries
resources to insure their full conservation and provide exclusive or pref-
erential treatment for U.S. fishermen. Other recommendations of the National

Plan relating to management, development, recreation and environment will be
implemented.

It does not take into account the significant contribution made to the food
supply through marine recreational fishing, since consumption statistics now
available are based on the commercial supply. It should, however, be noted
that, according to saltwater angling surveys, recreational fishermen land

an amount of fish equal approximately to 7-1/2 pounds annually for each
person in the United States. It is likely that much of this fish is eaten
and so adds to the overall food supply.

To match the potential U.S. supply and demand the following factors are
considered: the present sources of supply of fish and fishery products to
U.S. consumers; the projected increased U.S. needs for food and recreation;
and the potential U.S. satchesof fish in U.S. waters and in distant-water
fisheries of interest to U.S. fishermen. Based on the foregoing, the
potential sources which could contribute to future U.S. needs are reviewed.
Table 4 at the end of this section summarizes these factors.

How Much More Fish Will The United States Need In 19857

Synergy, Inc., projected an increase in the annual U.S. consumption of fishery
products from 1973 to 1985 of 2.3 billion pounds on a round weight basis.
This single target was broken down into "market classes' of fishery products,
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classes of products having a similar identity, within each of which an
interchange of products can be accomplished fairly readily.

This is necessary because there is a spectrum of demand. The consumer of
a premium product such as lobster is unlikely to be satisfied with fish
sticks. Another consumer may seek products of lower value because these
are all he can afford. Future increases in consumption must therefore be
considered not only in total but also in terms of market classes. The
Synergy study provides forecasts of consumption of edible fishery products
in eleven such classes. ,

Table 4 lists the major market classes. It shows U.S. consumption for each
in 1973 from U.S. landings and imports, and projected increases for food
and recreation by 1985. 1In a number of cases estimates for the increases
in recreational needs are not available, but it is assumed that they will
be significant in amount.

How Can The Increases Be Supplied From U.S. landings?

It has been noted that increased supplies of fish and fishery products can
come from several sources. Consideration of these must take into account
the need for measures to retain as much as possible of present supplies
while developing new opportunities. The potential sources are:

1. Harvesting part of all of the stocks now caught off the United States
by foreign fishermen.

2. Developing fisherjes and markets for species now underutilized.

3. Restoring depleted stocks.
4. Developing commercial and public aquaculture.

5. Developing and expanding international arrangements outside the 200 mile
zone to assure continued opportunities for U.S. fishermen on the high
seas and, where possible, in other countries' jurisdictions.

Development of these potential sources is the subject of recommendations
elsewhere in this plan and such sources will be dealt with here only as
they represent possible contributions to future needs.

The first objective of Recommendation 5.1 is to hold imports at the present
level and to meet future U.S. demands from domestic sources. It is not
suggested that there be no increases in imports of any fishery product, but
rather that overall imports be held to no more than the present level. In
some cases, notably those of tuna, shrimp, and lobster, it may not be pos-
sible to increase U.S. landings to the extent required. In other cases,
further efforts may be needed to offset potential decreases in present
supplies.

Table 4 shows by market class the U.S. catches inside and outside the 200
mile zone and the foreign catch within 200 miles of the U.S. coasts. An
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estimate of the aggregated MSY is given for each class. It is recognized
that MSYs are in many cases only approximate estimates and that fisheries
are subject to considerable annual variations. MSYs of different species
are not always additive due to interactions and furthermore, other con-
siderations enter into regulating the catch in any fishery. However, they
are used here since they provide the only available estimate of biological
resources limitation. Finally, the table shows the potential sources
referred to earlier for projected increases by market classes.

The following brief summaries by market classes indicate the general
potential of U.S. fisheries to contribute to our future needs. Also con-
sidered are some of the problems that may be encountered in increasing
supplies from these sources for food and recreational uses. It is important
to reemphasize that the proposals for increased catches go hand in hand with
the need for adequate management plans to ensure the continued conservation
of the fish stocks, and that they keep in mind the increasing demands of
recreational fishing.

Groundfish

The estimated increase needed by 1985 is 1.42 billion pounds including

340 million pounds for recreational purposes. By eliminating all or a
portion of foreign fishing and by developing underutilized species, ample
resources are available to meet the projected increases. Some species such
as cod, haddock, and certain flatfishes could provide 250 million pounds to
the premium groundfish market following stock restoration. Other major
potential sources are Alaska pollock and flatfish (4.7 billion pounds);
North Pacific groundfish (350 million pounds); and Gulf of Mexico groundfish
(1.1 billion pounds).

Halibut

The estimated increase needed by 1985 is 40 million pounds. Because most of
the halibut caught incidentally by foreign and domestic trawls are below the
optimum size, the MSY--even under an efficient management regime--will be
less than previously attained by the North American setline fishery. With
efficient management of trawl fisheries and the expected benefits from pre-
sent management of the setline fishery, a 40 million pound increase is
anticipated but the restoration is not likely to be completed by 1985.
Approximately half of this amount will be caught by U.S. fishermen, the
remainder supplied through imports, mainly from Canada.

Tuna

The estimated increase needed by 1985 is 370 million pounds, assuming that
present supplies also remain available. This increase includes 30 million
pounds for recreational purposes. The U.S. catch in 1973 was 515 million
pounds; imports were 1.5 times this. Although the catch has increased, the
U.S. share of the yellowfin caught in the Eastern Pacific has declined from
90 percent in 1966 to 68 percent in 1974, due to increased fishing efforts
by other nations, and is projected to decline further. The outcome of the
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Law of the Sea Conference or other negotiations and the implementation of
any resulting agreements are uncertain. The chances of increasing present
catches in this area are not high and losses are possible.

The biggest opportunity to expand tuna landings is 1in improving knowledge

of skipjack tuna resources in the Pacific, Atlantic, and Indian Oceans and
in developing means of locating and harvesting these resources. A potential
catch of over 2 billion pounds annually has been estimated. Expansion of
efforts such as those now being made under the Pacific Tuna Development
Program should help to develop a U.S. fishery for these resources which
could realize at least a part of future needs. The present Pacific Island
Development Program is aiming to increase catches by 200 million pounds as

a first step. It also is estimated that increases in landings of Pacific
albacore of 30 million pounds may be possible.

Salmon

The estimated increase needed by 1985 is 90 million pounds, including
30 million pounds for recreational purposes.

Salmon stocks are currently under scientific management which generally
maintains such stocks at MSY levels. These levels have fallen due to
habitat degradation, mainly by dams and logging, but levels could be raised
by expanded management actions such as stream improvement and stock manipu-
lation, plus expanded public hatchery production and increased production by
private aquaculture. Such actions could increase publicly generated salmon

supplies by 30 million pounds and those from private aquaculture by 60 million

pounds annually. These increases would require major investments.

Scallops

The estimated increase needed by 1985 is 13 million pounds. Resources
presently available to U.S. fishermen are sufficient to provide for projected
increase if mechanical shucking of calico scallops can be perfected and the
distribution and abundance of this resource can be monitored. Restoration
of the Northwest Atlantic sea scallop resource through proper management
would also contribute to the expected increase in consumption.

Shrimp

The estimated increase in demand by 1985 is 245 million pounds. In 1973,
the U.S. catch was 392 million pounds while imports totaled 203 million
pounds. An estimated 40 million pounds now landed by U.S. fleets in other
countries probably will be caught by foreign vessels in 1985 if some long
term aécommodation is not reached.

The estimated unfished shrimp resources off the United States amount to
277 million pounds, but much of this is small, lower-value pandalid shrimp
which would not automatically satisfy the demand for the larger penaeid
shrimp. Increased aquaculture offers a progpect of 15 million pounds of
marine shrimp and 10 million pounds of freshwater shrimp by 1985 if the
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technology and economic production systems can be developed rapidly. These
sources alone will not meet future demand and imports of shrimp will need to
be increased.

Lobster

The projected increase needed by 1985 is 40 million pounds. Inshore lobster
resources are probably being overexploited. Offshore lobster stocks have
declined from virgin condition, but the extent of decline is not yet clearly
documented. The development of a technically and economically feasible
culture system which would produce substantial poundage by 1985 has a low
probability. Only small increases in imports are likely. Although the
future increases might be met, in part, by imports of Northern and spiny
lobsters, increases in supplies will not be sufficient to meet the projected
consumption level.

Crabs

The estimated market increase needed by 1985 is 10 million pounds. The

1973 U.S. catch was 292 million pounds of all crabs. Foreign catches off

the U.S. in 1973 totaled 70 million pounds. The estimated MSY for all species
is 515 million pounds, leaving a maximum potential incredse of 220 million
pounds annually when the U.S. jurisdictional limits are increased to 200
miles. High cost is now the limiting factor .and more efficient processing

is needed to lower costs and increase yield. As costs are reduced, markets
can be expanded. :

Clams

The projected increase needed by 1985 is 40 million pounds annually. The
estimated MSY is 250 million pounds. Present landing provide 106 million
pounds. However, most of the traditional stocks which can be legally taken
are fully utilized. Large quantities of clams are presently unavailable
along the middle and north Atlantic coasts because they are in polluted
waters. Large stocks of clams along the shorelines in Alaska are not being
utilized because of paralytic shellfish poisoning (PSP), and others on the
continental shelf off Alaska have never been utilized because of difficult
logistics and uncertain economics. Private aquaculture might add 7 million
pounds by 1985, given research on culture systems, quality control, and
favorable zoning decisions. U.S. supplies exist in abundance to meet needs
if certain actions are taken. ’

Oysters

With a concerted distribution and marketing effort by industry to make high
quality oysters readily available throughout the United States, it is pro-
jected that future consumption could increase by 20 million pounds.

Production from wild stocks could be increased somewhat in the Atlantic and
the Gulf. However, by adapting private aquaculture methods used in other

countries, U.S. oyster production could be increased by 80 million pounds of
meats by 1985. Major needs are information on genetic improvement of stocks
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and disease control, development of economical culture systems, improved
product forms and markets, and availability of space for oyster culture in
clean environments. :

Miscellaneous Species

The ten market classes previdusly discussed cover the most popular species.
There are, however, species used in smaller amounts which collectively
account for about a fifth of present U.S. consumption. - The estimated
increase in these other species needed by 1985 is 400 million pounds.
Present foreign catch in U.S. coastal waters of species other than in the
ten market classes is over 2 billion pounds annually, while the United
States landed a total of 533 million pounds in 1973.

Aggregate MSY estimates vary greatly, but the total is at least two or
three times more than the present catch. Ample stocks exist to meet pro-
jected increases, but they include species which are not in great demand
because of a wide range of technological or marketing problems which vary
from species to species. Progress is being made in solving these problems
but efforts will have to be substantially accelerated.

Fish Meal and Fish 0il

The United States produced 585 million pounds of fish meal in 1973, of
which 65 percent came from menhaden. Tuna and mackerel scraps accounted
for 15 percent, herring for 1 percent, and a mixture of other species

18 percent. Imports in 1973 totaled 678 million pounds, primarily in
anchoveta meal., The Synergy forecast indicating an increase in consumption
of fish meal of 669 million pounds by 1985 is probably high due to changes
in utilization patterns occurring since 1973.

It is believed that menhaden are harvested at MSY. To boost production,
alternative resources will have to be used. The currently regulated
California anchovy fishery appears to be the most promising unutilized
resource to serve as the base for expanded fish meal production. Current
MSY estimates of the virgin anchovy stock range from 1.5 to 5.3 billion
pounds. With a 20 percent yield factor for fish meal, this fishery could
provide from 30 million to 1.1 billion pounds of meal, enough to cover the
anticipated increase in demand.

The major constraint in commercial development of the California anchovy
resource is the interest of the recreational groups in anchovy as a bait
fish and as food for game fish. Significant increases in domestic fish
meal production may be possible if adequate biological information is
developed to demonstrate that larger harvests will not impair the ecology
upon which recreational species depend.

The United States produced 225 million pounds of fish oil in 1973, of which
200 million pounds came from menhaden. Almost all of this was exported.
Since o0il is a byproduct of fish meal production, increased production of
0il is linked to the expansion of fish meal production.
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Conclusions

Fisheries resources available and potentially available to the Nation are
estimated to be sufficient, not only to meet the Nation's own projected
annual increase of 2.3 billion pounds by 1985, but also to support the
future growth of exports of seafood products.

Such assurances are predicated, however, on certain assumptions. One is
that U.S. fishermen will be taking a larger proportion of the fish presently
harvested by foreign fleets off U.S. coasts. , Another is that the United
States will be developing its fishing for species currently underutilized.
Increased landings of groundfish, scallops, crabs, and miscellaneous species
will alone account for 1.8 billion pounds.

Potentials for additional increases lie on the directions of aquaculture
and restoration of depleted stocks, but in each instance the prospects for
success are related to the success in working out hard questions ranging
from the ecological to the economic. Meanwhile, aquaculture seems capable
of meeting the predicted increases in demand for salmon (90 million pounds)
and oysters (20 million pounds) and portions of the necessary increases in
shrimp (25 million pounds) and clams (7 million pounds).

In summary, essential resources exist and are available for catching or
cultivation in the coming decade. The catching and the cultivation depend
upon the strength of the determination to make them national objectives and
the zeal and resources with which the associated problems are attacked and
solved.

5.2 Encourage the development of public and private aquaculture for
selected species of fish and shellfish.

Aquaculture includes any means of artifically increasing the yield of aquatic
species through culture and husbandry, from public salmon hatcheries to pri-
vate oyster, catfish, or shrimp farms in marine, estuarine or fresh water
environments.

In the United States, public aquaculture of salmon began a century ago and
about one quarter of the Nation's salmon originate in hatcheries. Private
aquaculture produces 40 percent of U.S. oysters, half of the catfish and
crawfish, and. nearly all of the trout for a total of 143 million pounds.
This is about 3 percent of U.S. landings or' 1.4: percent of U.S. total con-
sumption.of fishery products

It was noted in the previous recommendation that landings of some highly
preferred species of fish and shellfish have reached the maximum sustainable
yield level. Also unless extensive environmental improvement occurs, future
increases of oysters and clams cannot be obtained from natural stocks.

Attention should be turned to aquaculture as a means of extending production

of species such as salmon, oysters, penaeid shrimp, American lobster, clams
and scallops. In other cases lower-cost products could be made available by
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aquaculture of fast-growing herbivorous species in brackish or fresh water,
and application of new processing techniques.

5.2.1 The Federal Government should conduct or sponsor research development,
and other programs to provide a sound basis for pubiic and private
aquaculture. )

Many of the concepts-and techniques that have made private aquaculture
possible in the United States have resulted from research and development
either conducted by the Federal Government or sponsored by it in univer-
sities, mostly by way of the Sea Grant program. Commercial trout culture
became possible as a result of government research and development for public
hatchery programs, which solved major nutrition and disease control problems.
In 1954, 1.4 million pounds of trout were produced in private fish farms; by
1973, production was about 30 million pounds.

Similarly, government salmon culture has provided a solid techmnological base
for private salmon farming. When government researchers developed techniques
for pen-rearing of salmon, the result was immediate interest in industrv and
more than ten companies have begun private salmon farming. The hatchery
production of oyster larvae is largely attributable to research and develop-
ment at government laboratories which began more than thirty years ago.

Federal action is needed to conduct or fund research and development which
will provide a sound basis for aquaculture of selected species; to take
national action to maintain suitable enviromments; to reduce legal and
institutional problems which limit aquaculture; and to assist the estab-
lished aquaculture industry to solve long range problems or emergencies
beyond their capabilities to handle. Action is needed to encourage federal
agencies, the states, local governments, the academic community, and the
private sector to cooperate and participate in the development of aquaculture.

It is also important to encourage early commercial application of research
results by providing scientific and technical information &0 the aquaculture
community as a whole through publications, workshops, and advisory services.

5.2.2 States should establish laws and policies to encourage private
aquaculture, maintain suitable environments, and operate
hatcheries for stocking public waters with selected species.

Since states have a responsibility fdf'resource management within given
jurisdictions, they have a significant role in the development of
aquaculture. Several state fisheries agencies and universities have

‘ongoing projects to encourage private aquaculture. Some of these programs

are carried out entirely with state funds; others are partially funded by
federal agencies.

Efforts of state fisheries agencies are generally on short term projects of
immediate importance. It is difficult for them to fund long term or basic

research in areas such as disease control, genetics, physiological studies

or nutrition which have wide geographical application. A major role of the
states 1s to establish laws, policies, and administrative procedures to
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encourage aquaculture, to operate hatcheries for stocking public waters,
and to maintain high quality enviromments in bays, estuaries and coastal
waters.

5.2.3 Private industry should develop efficient systems to produce high
quality products and expand markets.

For some species such as oysters, trout, and catfish, aquaculture methods
are well known and production can be readily é€ncreased, although solutions
are needed to long range problems such as dispase control and genetic
improvement of stocks to reduce production costs.

For other species, research is required to provide adequate biological and
technological information for development of private aquaculture. Private
companies often are unwilling or unable, however, to conduct basic research
or development because of the uncertainty of results, the need for specialized
facilities and capabilities, and the potential for few patentable discoveries.

Since the expected private returns from investment in research and development
are low in relation to alternative investments, it is unlikely that adequate
research and development would be forthcoming at the proper time if left to
the private sector.

Even so, estimated industry expenditures during the past five years for
research and development include over $22 million for marine shrimp and
freshwater prawns, over $4 million for salmon and over $6 million for
oysters and clams. Some of these expenditures represent contributions to
joint programs with govermment or universities, but most are for direct
industry efforts. Further efforts by industry are needed to develop cost-
effective production methods, to assure high quality and consistent supply
of products, and to expand markets.

5.3 Assure the wholesomeness and identity of fishery products to
U.S. consumers through a comprehensive program of inspection of
U.S. and foreign production facilities and supplies. -

Present supplies of seafood products, while generally acceptable, are sometimes
variable in quality and on occasion have endangered public health. This is

of concern both to the consumer, who is entitled to food that is safe and of
acceptable .quality (i.e., wholesome), and to the producer, whose business is
diminished by lack of consumer confidence in fishery products. All other
animal- protein foods are produced and marketed under legislated mandatory
inspection programs specifically designed to meet their particular needs and
characteristics, and conducted as a public responsibility with public funding.

The safety and consistent quality of fishery products can be best insured by
the establishment of a broad, comprehensive, mandatory fisheries inspection
program. The program should be designed to take maximum advantage of
existing capabilities in federal and state agencies, in other governments,
and in industry so that it is operated uniformly, economically, and
efficiently. But it must maintain an adequate level of inspection to
achieve its purposes.
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A national inspection program for fish and shellfish products sold in the
United States should:

1. Assure compliance of both domestic and foreign facilities by maintaining
adequate inspection levels.

2. Provide continuing assurance of product wholesomeness.

3. Establish for the guidance of consumers uniform and clearly identified
levels of product quality.

Such a program should be introduced in a way that will not disrupt industry
unnecessarily. It is recommended, therefore, that a national mandatory
inspection program be preceded by a transition period to enable the necessary
adjustments to be made by government and industry both domestically and
abroad.

5.3.1 Integrate and expand present government and industry programs to
improve and increase surveillance of vessels, processing plants,
and products in commerce to prepare for a smooth transition to a
national mandatory program of inspection of seafoods.

This would be an interim action, pending enactment and implementation of
comprehensive, mandatory seafood inspection legislation. It would entail
the expansion and integration of all existing federal regulatory and
voluntary inspection programs. for fish and shellfish with related activities
of industry, the states and foreign countries. It should be directed toward
eventual systematic surveillance of all fishing vessels, processing estab-
lishments and products in commerce.

To expand and integrate the continuing activities, a work-sharing system
should be devised with appropriate responsibilities and roles clearly
delineated for the Federal Government, state and foreign governments and
the industry. Consumers should have an appropriate role in the processes
of establishing policies, quality standards, etc.

5.3.2 Introduce and implement legislation for mandatory inspection of
seafoods entering, processed, and sold in the United States, with
a five year preparatory period.

NOAA, in cooperation with the other federal agencies involved, should draft
and submit new seafood inspection legislation for consideration by Congress.
In. the interest of program uniformity and effectiveness, a single federal
agency should be given overall authority for the national program. The
agency should be responsible for all policies, standards, and controls
within legislated limits. This would achieve uniform policy and adminis-
tration with respect to all seafood inspection and thereby avoid duplication
of effort. Fishery products, with certain exceptions, primarily ante and
post mortem inspections, require controls during handling, processing,
storage and distribution comparable to the controls provided for red meat
and poultry. The U.S. Department of Agriculture, which conducts these
programs, would be one logical choice as the implementing agency. An
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alternative is to locate primary responsibility for seafood inspection in
the Department of Commerce, which now is charged with the execution of
programs that deal with most facets of commercial fisheries, including the
ongoing USDC voluntary seafood inspection program.

The primary responsibility for implementing the national inspection policies,
standards, and controls called for in this legislation would rest with the
industry, using its own quality control systems as the primary mechanism.
These industry efforts would be monitored for their effectiveness in insuring
compliance with such established requirements, States and the Federal
Government would monitor and verify the industry's performance and compliance
on a cooperative, work-sharing basis. Foreign government agencies would be
required to institute approved and verified inspection systems for imports.
Finally, the public would be informed of the efforts,to provide them with
buying information and assure their confidence in seafood products.

5.3.3 Develop simple, practical, and enforceable quality standards for
fishery products at the vessel, processing, and retail levels.

Standards of quality must be sufficiently specific to offer consumers clear
choices among products of the same kind. They must be capable of enforcement
at all points. They must be understandable by the consumers as well as by
the trade.

To assure national uniformity and consistency, quality standards should con-
tinue to be developed by a single federal agency, the Department of Commerce.
Use of the standards should continue to be voluntary. Advice should be
sought from consumers and from industry to determine their requirements and
preferences, and retail product surveys used to identify problems with
respect to existing standards.

To encourage fishermen to produce and market products of consistently high
quality, and to provide economic incentives for doing so, new national
quality standards for grading fresh fish at the dock should be established.
Such standards should be developed by the Federal Government with advice
from the states, industry, and consumers. Maintenance of the standards
might be made the responsibility of states having the interest in and
capability to participate in the program, their participation supported by
use of adequate matching funds. Where such programs were in effect, prices
paid to fishermen for their catches could be scaled to the quality, thus
adding an important and necessary incentive to produce high quality fish.

5.3.4 Complete the development of and implement a uniform national
system for assigning market names for fish and fishery products.

This activity has been commenced by NOAA. should continue to be developed
with advice from federal and state governments, industry, and consumers.
The Department of Commerce would assume primary responsibility for develop-
ment and management of the system in cooperation with other concerned
agencies. :
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5.3.5 Educate the distributing trade and consumers on the factors
effecting quality and the significance of inspection marks
in identifying quality.

A national education effort is proposed. This effort would be conducted
primarily by industry, using information and concepts developed by the
Federal Government in cooperation with industry and other interested
parties. It would be aimed at minimizing losses in quality during both
the distribution and use of fishery products, and at enabling consumers
to make informed choices among fishery products offered for sale.
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IMPLEMENTATION

PATTERNS FOR ACTION

The National Plan exists because NACOA, surveying the condition of the
Nation's fisheries from the perilous prospects of the resources to the
disparities between production and need, urged planning on a national

scale and, more than that, a national effort to put plans into action.

Having suggested such planning in its first annual report of 1972, NACOA
returned to the theme the following year. In pressing for "overview
planning' NACOA wrote:

What NACOA finds lacking is pace, more than direction. Some
of the right things are being done, but only some and not
quickly enough. Coastal matters are being worked out, but
only at a snail's pace. International matters are being
worked out, but as if avoidance of conflict were itself a
victory. Meanwhile the fish stocks slip, the young men go
into other work, and as a Nation we import most of the fish
we eat. What we do have to find out is whether we will or
will not do something about it.

Now, with the National Plan before it and a decade in which to prepare for
the longer future, the Nation should indeed find out what it is willing to
do for its marine fisheries.

Implementation Is the Next Task

~The National Plan is a statement of general policy incorporating recommendations -

that are subject to review and acceptance before implementation goes forward.
The plan stands as a document about which the Nation can mobilize thought and
action. Implementation is a separate task, and the bigger one.

The plan contains no guidelines or timetables for implementation of its
recommendations. The decision on this score was a deliberate one. So many
possible actions are interdependent, so many interests are involved, and so
many entities have parts to play that it was considered inappropriate to try
to prepare at this stage what really would be a detailed implementation plan.

Determining the course of implementation thus remains the next step. The
NMFS, in ways suggested hereafter, will be instituting preliminary actions

to do this. Meantime, all those persons who contributed their thoughts and
experience to the creation of the plan—-all those most directly concerned

for the future of the marine fisheries-—are considered ready to help determine
the shape and timeing of implementation. Such strength is itself a resource.
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The Process of Implementation

Implementation must be geared to the necessities. It must have pace, as
NACOA suggested. Implementation does not mean, however, that actions will
go forward all at once on all fronts. In many cases the first action simply
must be the gathering of information upon which long term programs may be
based. But primary needs must be sorted out and priorities established.

Implementation will be in some areas exploratory and evolutionary. However

it proceeds, it will require new kinds of coordination at many levels,

local, state, regional national., It will present demands for decisions

with regard to legislation, organization, program design, and funding. It
will require commitments on the part of industry and the states, and the
support of all who are interested in conservation and in recreational fishing.
The extent and speed of implementation will depend ultimately, of course, upon
the weight given the plan by the Congress and the Executive Branch as they
consider alternative requirements in the realm of the national priorities.

Actions Already in Progress

The pace of implementation will be affected by the outcome of several actions
now in progress. These include:

1. The deliberations of the Law of the Sea Conference, which probably will
be resumed in 1976.

2. The consideration by Congress of legislation establishing extended
jurisdiction and authorizing a new fisheries management regime.

3. The studies by a NOAA task force of management requirements that will
come with extended jurisdiction.

4, The studies by the interstate marine fisheries commissions under the
"Eastland Resolution", Senate Concurrent Resolution 11 of the 93rd
Congress. (The studies are expected to be completed late in 1976,
when recommendations will be developed to "save the commercial fishing
industry, as the resolution put it, and to respond to related questions
including the needs of the sports fishing industry.)

5. The preparation by the Senate Ocean Policy Study group of a Natiomal
Fisheries Policy which will relate to policies to be developed on the
use of all ocean resources.

Elements Pointing Toward Success

The National Plan, as it is placed before the Nation, appears to have the
elements and the force essential to successful implementation.

Efforts to assist or to plan for the Nation's fisheries are not new. Programs
of the former Bureau of Commercial Fisheries and other agencies sought to
improve the conservation and use of fisheries resources. The Fish and Wildlife
Act of 1956 prescribed specific actions to aid the fisheries. The Fish and
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Wildlife Coordination Act, last amended in 1958, incorporated early, if
limited, responses to the need to preserve fisheries environments. The
record of efforts to strengthen the Nation's fisheries is a good ome.

The record of achievement, however, is otherwise. Few of the programs
approached the problems in sufficient breadth. The intent of legislation
frequently was frustrated by insufficient funding. In some cases, plans

were not carried to completion or were not implemented. The common result
was failure to achieve stated objectives. Above all, there was no widespread
commitment to action, no truly national resolve to follow through.

The National Plan builds upon this experience. But it also points to ways
to make success possible. Surrounding it and implicit in it are forces
such as these:

o The plan is broader than any ever attempted before, national in its goals
and national in design.

o The plan, springing from the recommendations of NACOA, a Presidential
advisory body, has a new flavor of determination to achieve, this time,
action as large as the needs. ‘

o The plan is intended to respond to the basic objectives of all segments of
the marine fisheries field.

o The plan places heavy emphasis on comprehensive management in fisheries.

o The plan reflects awareness of the problems of legislation, authority,
organization, and funding that have presented difficulties in the past.

o The plan is developed--as no other plan before it could be--upon the
assumption that extended fisheries jurisdiction become a reality and that
with such jurisdiction will come both new opportunities and new
responsibilities.

To Put Implementation in Motion

The task of implementation being as large as it is, preliminary initiatives
should come from the federal level, in particular from NMFS, where certain
basic steps can be taken within its present authority and means, while the
policy and legislative deliberations proceed.

Undertaking these steéps is appropriate to NMFS, which was at the center of
activities during preparation of the plan. The most important will help lay
the groundwork for implementation. They are:

1. Determining, in cooperation with all interested parties, the range and
and kinds of actions necessary to prepare for managment of the fisheries

under extended jurisdiction. This is a major staff effort already well
advanced.
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2. Making the preliminary studies and projections of what may be required,
in implementation of the National Plan, in such areas as administration,
program, legislation, authority, and probable cost. This also will be a
specific staff effort conducted within the scope of present NMFS authority
and budget.

Cost implications of the National Plan will be given close scrutiny in the
preliminary surveys. Sound estimates of cost increases cannot be made until
implementing actions have been set out in some detail, but increases will
surely be necessary to support such an enlarged overall effort. It is
estimated that present expenditures on marine’ fisheries by state and federal
government exceed $140 million annually. These and other implementing costs
may eventually reach hundreds of millions.

In addition to its basic surveys the NMFS is preparing to carry out other
actions, recommended by the National Plan or within the spirit of it, to

advance preparations for implementation. Examples of these are:

1. Beginning comprehensive studies of needs and priorities in the area of
fisheries development. '

2. Moving to place fisheries data collection-on a uniform nation-wide basis.

3. Expanding the data base in the field of recreational fisheries.

4. Exploring possible new needs for the training of fisheries managers,
scientists, and other professionals as such needs may arise under
extended jurisdiction.

5. Outlining a national program to accelerate commercial aquaculture.

6. Supporting the marine fisheries commissions' studies under the "Eastland
Resolution".

The Depth of the Commitment

Implementation of the National Plan requires a commitment larger and deeper
than ever has been asked before in the field of fisheries. The NMFS will do
all that it can within the limits of its authority and present means to
prepare the way for implementation. Specifics as to the necessary new
mechanisms, and the changes in organization and legislation required, will be
examined in coming months. The NMFS will provide a core staff functioning
under administrative and advisory arrangements still to be worked out.
Guidance and consultation may involve a subcommittee of the present MAFAC or
other means of obtaining broad management guidance.

In all of this, broad and consistent consultation is regarded as essential.
Communication will be continued with the states, with industry, with commercial

and recreational fishermen, and with all other elements of the national concern.

The NMFS strongly urges that representatives of all such interests consider
what actions they may take to help move the plan toward the national goals.

80

M O o) 0 G Sy B TE e B e



Properly supported--and given the commitment it invites—-the National Plan
may come to be regarded as marking a turning point in the history of the
Nation's marine fisheries. But this will depend upon what follows, and the
test should begin at the earliest.
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